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FOREWORD

One of the major tasks before us as we move into the end
of the present century is bridging the gap that persists
between the generation of new knowledge at a rate un-

" matched in human history and the effective application

of this knowledge to pressing social and environmental
problems. As population grows, Lndustry and agriculture
expand and resource consumption increases, the residuals
of production and consumption place ever greater stresses
on the physical environment. Nowhere is this more evident
than in the Great Lakes Basin. ' '

We in North America have reached that point at which
environmental guality has taken its place in the arena
of public issues. Citizens are now applying pressures
on their govermments as a means of defending certain
values that had lesser priority in earlier days. While
recognizing that a beginning has been made, the facts of
the matter are that we are not managing well our natural
resources and that progress will continue to be slow and
halting unless the requisite political will for some
fundamental changes emerges.

There are a number of common factors that account for

our inability to respond more effectively to the challenges
to managing not only our water and land resources, but
other social problems as well. A listing of a few of the
more significant factors affecting resource management
include: the diffused public interest; differing views ./
about national priorities; inadequate legislation and
enforcement; special interest politics; fragmentation of
responsibilities within and among governments; and
organizational jealousies. These elements operate indi-
vidually and jointly in ways that seriously impede public
programs that are designed to vield effective management
of our resources.

There is, however, a more fundamental contributive factor
and that is our failure to modernize the institutional
structure. The institutional problem is defined as that
of determining what kinds of government organizations are
needed and how these organizations should be related to
each other in order to achieve the most effective manage-
ment of the natural resources of the Great Lakes Basin at
the lowest possible economic, political and social costs.
There is, of course, an existing institutional apparatus
involving all levels of government in both Canada and the
United States. This present structure, however, is not
the product of any United States - Canadian long-term
plan for the Great Lakes Basin. On the contrary, the
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present mix of governmental departments, agencies, boards
and commissions simply evolved over the years at a rate
and to an extent that were determined by the changing
limits of political feasibility in each country.

For the past two years, the Water Resources and Marine

- Sciences Center at Cornell University has been engaged
in a series of studies of the institutional problems in
the Great Lakes Basin. Perhaps the most important con-
clusion of our studies is that the present institutional
structure for resource management in the Great Lakes
Basin is 1nadequate and is in need of fundamental revi-
sion.

The Cornell project focusing on the institutional problems
of the Great Lakes consisted of three related yet distinct
research efforts. :

The first commenced in early 1971 when a group of twenty
graduate students representing a wide range of disciplines
investigated the water and related land management problems
of the Lake Ontario Basin. The approach of this graduate
seminar was to attempt a comprehensive, multiple resource-
use 1nvestlgat10n which included an examination of the social,
economic and political factors peculiar to the Lake Ontario
Basin. The objective of the group was to consider the need
for, and the formulation of an improved management scheme
for Lake Ontario. A background report (350 pages) was
prepared and a summary report, The Management of Lake
Ontario - A Preliminary Report Proposing an International
Management Organization was distributed to the Governors

and Provincial Ministers Conference on Great Lakes Envir- -
onmental Problems at Mackinac Island, Mlchlgan 1n July

1971.

The summary report concluded, among other things, that

the improved management of Lake Ontario (and by extension,
all of the Great Lakes) would require either a .substantial
strengthening of the International Joint Commission or the
establishment of an altogether new binational agency to
supplant the former in the Great Lakes Basin. The report
recommended a joint Canadian - United States study in this
matter and, as an interim action, a reference to the Inter-
national Joint Commission authorizing the Commission to
establish on a trial basis a management office with rather
extensive coordinative responsibilities for the water and
related land resources of the lower lakes region.

The graduate student group sought, in effect, a strengthened
binational apparatus, preferably one based on the existing
International Joint Commission, authorized to carry out a
surveillance and medlatlon function in the lower lakes.



Surveillance is defined in this instance as essentially

an information collection, data interpretation and dis-
semination role. It is an activity concerned with

problem definition. Surveillance includes a continuing
responsibility to be aware of problems and alert to future
developments. Mediation, on the other hand, encompasses
the development of joint programs to attack common
problems. It involves also the promulgation of regulations,
schedules and uniform standards, along with appropriate
means to secure implementation of those regulatory
mechanisms.

While some consideration might be given to assigning a

joint agency a third function - that of control, particu-
larly in the cases of water pollution or air pollution
control, that does not appear to be a feasible direction

in which to proceed, at least at the present time. The
governments will be better able to determine their posi-
tions with respect to vesting a joint body with an effective
control function once the Great Lakes Water Quality Agree-
ment signed by Prime Minister Trudeau and President Nixon

in April 1972 has had time to operate and be evaluated.

The second phase of the Cornell project began in late
1971. 1In order to further test the tentative findings
‘0of the graduate student group and also to encourage a
binational focus on the problem, plans were laid for a
six-month seminar comprised of interested faculty from
universities in Canada and the United States. :

A Canada- United States University Seminar was formed by
various faculty from some twenty universities and colleges
in Canada and the United States. The Seminar met in three
formal sessions during the period December 1971 - June 1972.
Using the information and data assembled by the Cornell
graduate student group as a starting point, the Canada -
United States University Seminar took up the question of
improving the two countries' capabilities for managing the
water and related land resources of the Great Lakes. A
principal objective of the faculty group was to produce a
report which would promote discussion in both countries
on the problems of the Great Lakes. Another purpose was
to set forth in general terms the available alternatives
for improving the management of the water and related land
resources of the Great Lakes Basin.

- A final report of the Canada - United States University
Seminar has been written and the findings (1) indicate

that there is a need for a modified international arrange-
ment to cope more effectively with the existing and emerging
resource-use problems affecting the Great Lakes Basin, and
(2) present three alternative institutional approaches

as possible guides for further discussion and debate in
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Canada and the United States.

The third phase of the Cornell research effort on the

. Great Lakes Basin consisted of an attempt to develop
further the idea of a binational management office with
wide coordinative responsibilities for the Lake Erie and
Ontario Basins. Concurrently with the Canada - United States
University Seminar (December 1971 - June 1972), a second
graduate student group at Cornell University investigated,
under the guidance of Professors Leonard B. Dworsky,

-C. Donald Gates and David J. Allee, selected elements of
a hypothetical joint management office. As part of this
effort, ten graduate students completed seven theses for
advanced degrees, together with three research papers

on some facet of 3 joint regional management office.

The type of joint office conceptualized is one designed

to carry out a coordinative role in'the management of a wide
range of resource-use problems. The list of such problems
used in the investigation included: water quality; munici-
pal/industrial water supply:; agricultural water supply;

lake level control; hydropower; flood control; navigation;
shoreline erosion; fish and wildlife protection; water-
based recreation; solid waste disposal; air quality;
economic development; agriculture and transportation.

In our attempt to simulate a Great Lakes operations
office jointly established and operated. by Canada and
the United States, we endeavored to examine a selected
number of those problems which both the designers of such
an office as well as those who are ultimately charged
with its direction would be obliged to address.

An obvious initial consideration, for example, would be

the structure and functions of a modified joint agency.

This topic is dealt with in Natural Resources Management.

in the Great Lakes Basin by James A. Burkholder. A

primary task of an operations office would be the collection,
interpretation and dissemination of data and information
pertaining to the Basin. This important area is treated

in An Information System for the Management of Lake Ontario
by Dale Reynclds. The role of public participation in the
activities of the proposed Basin operations office is
examined in detail in Public Participation in Water and Land
Management by Arvid L. Thomsen. Demographic trends and
problems are traced on a national scale and then examined
with respect to the Lake Ontario Basin as a case study in
Toward a National Population Redistribution Policy: Some
Policy Issues by Lawrence W. Saunders. The problems of




water quality management of a lake basin are considered in
Opportunities for Water Quality Management: A Case Study
of the Lake Erie Basin by Ralph P. Meckel. Special
problems of environmental gquality management along an in-
ternational boundary are the subject of Environmental
Management of the Great Lakes International Boundary
Areas: A Case Study of the Niagara Urban Region by

Donald R. Kisicki. The opportunities and problems
associated with Federal and state grants for wastewater
treatment facilities are discussed in two case studies in
Cost Sharing in Water Pollution Abatement Facilities -
Some Economlic and Political Consequences by James M. Foster.
Land use management as an integral part of the overall
planning process is the subject of a paper Land Management
in the Lake Ontario Basin by James M. Wolf. 1In his paper
entitled Management of the Biological Resources of the
Lake Ontario Basin, Douglas M. Carlson provides a compre-
hensive survey of the biota of the lake basin as well as
an assessment of present conservation management practices.
Finally, in his paper Management of Water Supply, Naviga-
tion, and Power Programs, Martin J. Murphy focuses on
those water uses in the Lake Ontario Basin and the
potential role of a joint operations office with respect
to municipal water supply, navigation and hydropower in

a new institutional framework.

These papers, of which this by Donald R. Kisicki

is one, are offered with the hope that they will contribute
usefully to the improved management of the Great Lakes of
Canada and the United States.

LEONARD B. DWORSKY

Director,
Water Resources and Marine Sciences Center

Cornell University
January 1973
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INTHODUC’I’ION
Purpose and Scope_
thi#'paper ignpart'of a continuing st@dy at‘Corngll Uni-
qvetsity'op‘tﬁe integrated land and water management:of the.'
-grgat LgkeS‘Syetem._,Thg}reésoh why the Grgét[;akés havé-ré-
“ ceived‘the aﬁount of étfention that they have is due to thé
-significant'fqle th;£ these haéaiyg bodies ofﬁatéfvplay in
 -th9 chial aﬁd'econom;c.ﬁgil beingvof.tﬁe'cit#gens of‘thé _
Uhited_Stat§s gﬁd}Canada,:particulariy thbse}who:réeidg §n.‘
their shorés.' The_prop;ems of'managiﬁg the‘Grgat}Lakes Sysfem
»' nave veen f;;ell ‘studied and docum_ehted{ the multitude uses of
fhis-reéoﬁ:éevére wéll known, |
'Thé imﬁdftahce of fhis'fésource tb both coﬁntries was ré'c.:“-fj
| ;fognlzed in 1909 w1th the signxng of the Boundary Waters Treaty.l
:,Whlle the 1mportance of the entlre system has been recognlzed 'f
. over the 1ntervan1ng 63 years 1t has been and must also be real-
| ized that there are certaxn geographical areas in which the prob-
tlems_of the Great LakesfSystem concentrate themselves and become
unique. These areas are known as the frontief areas and border
the COnnecting Channels of the Great Lakes. It'is at these fo-
cal points that the problems of the System bécome real; it ié

where much of the urban concentrations bordering the lLakes ex-



ist; it is where growth of urban centers originated on the Great

Lakes shores and it is the focal point for §ontinued growth,

It is therefore necessary that when diéégssing the manage-~
ment of the Great Lakes in general that a cerfain note be made
of the significance of these frontiers and their effects on over-
all manégement schemes, The International Joint‘Commission has
realized thié in stating that while fhe Bouﬁdaiy Waters Treaty‘
has concefnéd itself with‘many problems alongthe entire U.S,-
Canadian border, none however, has been more WOfthwhile than the
coﬁtrol of éqllﬁtion'in the Connecﬁing Channels of the Great Lakes
Syétem.l’

Extending beyond waier pollution and look;ng into the future
it can be postulated with some degree of cértainty that the fron-
tier areﬁs wiil bé the bellweather for emerging problems in the
Great Lakés S&stem. Evidencevof this fact is the studiés done
by the In£erna£i§nal Joint Commission. The first watei pollution
stﬁdies Wéfe done in the éonnecting channels; the first air pol-
lution étudylwaé done in a frontier area (Detroit-Windsor); the
fifst mercufy scare manifested itaelf in the-St. Clair River;
‘plﬁé huméfous‘dgéets of the Boundary and Waters Treaty concen-
trate on problems where the land masses of bﬁfh'countries come

close together and are separated by the common wateré of the



connecting channels,

Realizing then, the importance of the frontiers and con-
.necting channels the purpose o? this paper will be to research
the problems §f and set a framéwork for the.management of the
urban physical environment of one of the frohfiers. the Niagara,
and ité connecting channel, the Niagara River,

Necessarily the intended approach will be not only to ex-
amine the phyéical. economic and social charééteristics of the
Niégara Frontier, but also the established insfitutions on both
sides of the Niagara River who are charged ﬁith.the responsibil-
ity.for the well being of those who populate tﬁe frontier, spe-
cifically their environmental well being. |

The case of water pollution and quality control will be
used to assess the effectiveness of past and present integrated
land andrwgtei‘management. This case was seiected for two rea-
: .vs'o:n‘S:‘ | |

fl) Water quality management provides’probabiy.the besf histori-
cal outlook‘és it has.received the most attention in the past
ahd appears tg be still a top priority problem receiving the ma-
Jority of gohcern in the present, (2) It is perhaps the main
physical characteriétic of the frontiefltpét.affects the over-

all Great Lakes System particularly eastern Lake Erie and west-



ern Laké On't:é.rio .

It is realized however, that managemeht of water quality
is not confined solely to the water itself,bﬁt implies manage-
ment to a certain extent of land use and to a'eertain extent
economic devélopmentnv Moreover, when one manages a physical
resource or,résources he is very well trying‘to'provide for the
sobial welllbeing of thoée who rely on the resburces; it is for
these reasons that this paper.will not be limifed fo water quale-
ity and watér.quality control institﬁtidns.-but will concern it;
sélf with the overall management of the physical environment of‘
the Niagara Frontier, |

Noting that little has been done in the past to manage oth-
er parts of the environment outside of water;»a historicél analy-
sis of water'quality control problems is tnétonly one that pro-
vides a means for assessing the effectiveneas‘bf past and pre-
sent institutions on both sides of the Niagarazﬁiver to cope
with current problems, project for future demands and goals,
and plan to meet desired objectives. |

The historical approach is designed to‘a$§wer several
IQuestions. First, how effective have past and”present,insti-
tutions been in solving problems in the Niagara River and Fron-

tier; second, has one form of agency or go?ernment on one side



. of the riyér.better}capabilities for Cafryihg:ﬁuﬁla desired mah-
date; ,thizf;;. as it is well known that what one portion of the
 frontier dbeé on oné:sidenof the Niagara River affects the oth—
~er portion on the other side.wére there functions that the in-
 stitutioﬁ§'on both sidéé could have coordiﬁated and workéd oh
jointly and_nrgiférmly_.'

The étﬁdy on watér pqllﬁtion control ﬁaé éfher implica¥
'tiéns as»weil.‘}It frovides a étartling e#ample of what man’héé
~done to hls.envxronment as well as hlghllghtlng the obstacles to
‘hxs attempts t§ remedy the sztuation._ It shall bg the purpose
.of this document to proaect into the fufure to determine wﬁét'
v the Niagara Frontzer will be lzke in the next 30-50 years, what
goals and objectzves are asplred to by various instltutions. and
how well they are equippeﬁ_toimaet these goals.and‘objectives.
anwledgé of the past is»npt in itself a totally adeqﬁate'guide;
_Decisions must be BaSed also-onuinterpreiations of current trendé
ahd anticipation’qf_future deyelopment.t It seems correct fq say -
that‘if fﬁtﬁre.conditions. futurg population growtn.‘etc.,can be
~ projected then ahvestimate of future problems can also ve madé.
| ' The gapabilities of?government‘to carry out tasks oﬁleither'
side of the border Qill be cémpared ﬁSing the test case of water

pollution control and other forms of physical environmental con-



trol. In recent years it has become appnrenf that urban envi-
ronmental problems, such as pollution do not rgspect jurisdic-
tional boundaries and that one of the obstaclés to enhancing
the environment has béen that managément responsibilities are
shared by numerous local governments 8o that comprehensive 80~
lutions to prdblems have largély been non-existent. For this
reason local governmanﬁ on both sides of the Niagara River
will be case studied to find out if fragmentation exists and
if it presénts-an obstacle to,énvironmental enhancement. If
it does then a search, will be made for solutions‘based on nu-
nicipal reform that may well take the form of regional govern-
‘ment. A franework will then be provided for what appears to
ne'the mnst logical solution, |

This paper Will‘also atfgmpt to detérmine if there are
certain activities, that affect the environnental management
of the Niagéra Prontier, that institutions of both countries
could coordinate and work jointly on. 1If the answer is affirm-
~ative then perhaps an international cduncil of governments un-
der the jurisdiction of the 1.J.C. or some othér Great Lakeé
management organization could be initiated._

Now if it is determined that some form of government or

managenent organization on at least one side of the river could



handle the ﬁater pollution problem and other environmental prob-
lems more effeqtively and aiso that pe:haps‘ihére are funetions
that could be coordinated better on both sides of the Niagara
River the queétion arises, "coulg 8 management:agency comppsed
of governmenfs on each side plus an international council of
govgrnments composed of members from the separate regional gov-
ernments handle future problems in the Niagara Frontier more
effectiveiy?" |

Fifty years ago there was a pollution problem in the Greaf
Lakes that manifested itself first in the connecting channels,
particularly the Detroit and Niagaré Rivers;‘ It is realized
that past attémpte to control pollution within the frontierwahd
thus withintthe connecting channels have largely been unable £o
keep pace with population and industrial gfowth;»that conflicts |
énd problems remain and in some cases get worge because many
égéhcies and governmental units share respoﬁsibility for the
environment of the Niagara Frbntier. B |

The folloﬁing'options are at our'disposél. The status quo
can be acceptéd and the future not worried aboﬁt too much; or
the future cén'be planned for, to determinéiwhat type of envi-
- ronment is désired and implement new and vigdfﬁus programs to

meet the desired objectives., If we are going to plan for the



future.vwhat‘is the_best strategy to carryiquf these_plans? It:
~ would appear that’to_determine.the-best managément'systeﬁ we
mustlléok hard at twq-things.‘ Flrst.‘to-detgrmine'the best form
of govgrnmgnt‘within'éaéhéoﬁntry's portioﬁ éf the Niagara Fron-
tier and eecond.:to determine what problems cén'be ﬁest handled
as jointépdrdinated Venfﬁres betwéen thesé”goverpments. In
othef yo:ds,‘pfOVide:the'beét fpfm of institutions to handle
.environmgnfai quality ébnxroliproblems_on b§fh side$ of the riv-
_‘l:ef;_i.e:; regiongl governments aﬁd then to ffeét. with regafd tb
'cerfain'fﬁﬁctions;.the‘niagaré Frontier as'avﬁnified system.
Perhaﬁé thé infernational funéfion will be oniy exchange of in-
formatibh.’pérhaps jéint planning in some :otﬁ.perhaps,joint.
-'surﬁeilianqe. perhaps even joint-constructicn;‘

.’If tﬁéfe,aré‘pr@bléms to be solved in the Great Lakes Sys-
.ftém-as‘a'th;e‘theh,certainly there are the same type of prob-
lems, only more érificalvin the frontier areas, If an inte:na-
‘;t;oﬁal manégément agency is necéssar&¢to dealhwith the Great
A'.Lakes_Systeﬁ'as,a whole then perhaps some férm of inte;na;ional-

; fegionalﬁbpdy céﬂ dea1 mofe effectively with.p:oﬁlems on a more
local basis through some sort of a formal or informal compact

‘4affangement, some.type of #rfangement that woﬁld enablé urbaﬁ

areas, separated only by a connecting channel, to work on a uni-



form.and joint basis.

-Ip‘sumﬁary this, then, will be the pﬁrpose of this paper:
tq determiné what iS'neqessary'to‘bring aboﬁf the most efficient
- manégemeng of the integrated land, water, and air resources of
the Niggéra_Frontier. In other wqfdéto’brovide modern iﬁstitu;
‘tions for tﬁefﬁén;gémept of the urban’énvironment of the Niagara
Frontier.»'A'méchanism that can solvé'curreht problemsgmore ef-
fectiveiy,'grdvide fdr.more orderly gfthh. be more responsive
to ﬁégionai1neéds andfprioritieé;.involve greater citizen pafti-
gipati;n-and ﬁlanKWiéely fcr the_:uturé;_ The mﬁin emphasis gf
“ this studﬁ.wili.be on.;ocal agengies and govéinment'fhat have_v
actual impleﬁehtiﬂg resﬁonéibiiities for the épyironment of fhe
Niagéra Fronfier.

‘.Chapter I of.this study will be a gengpal-dgscription bf |
fhe_étudy areé dafininglthe_boundariés{ sociéi,ﬁhd economic
charactefiati§s. and‘ﬁopﬁlation trends. Chapter II will be é
;¢iscuSSion ofAthé.p011Qtion problem within the sthdy area. con-
'¢§n£rgting on water quality but also.considering other-eﬁvirén—v
mentalbconcerns. This chapter will also includé a perépectivé
on water quality that hés-certain implications for other eﬁvi;
ronmental concerns and for the future._ Chapter III will be a

discussion on managing for the future, In this section I will



10

show the conflicts that arise between various urban densities

and the envi;onment. After this analysis isjdone I will pro-
ject what trends are evident in the study area; how densities are
changing, why and where growth is occurring, and what environmen-
tal conflicts are emerging. I will then relate.this to the nee&
to handle problems on a broad, comprehensivé Sasis; i,e,, region~
al government,

Chapter IV will be a discussion of local government reform
alonz the line of regional governments. Coﬁtéined in this sec-
tion will be a discussion of some of the problems encountered
in forming regional governments, Chapter V will be a study of
local governﬁént in the study area, It will also contain the
framework for a regional government on the U,S, side patterned
somewhat affer the Regional Municipality of Niagara, Ontario,

Chapter VI will be to treat the study area as a unified'
system, This section will focus on joint cooperative functions
between regional governments, the possibilitj of a loosely form-
ed environmental compact or council of governﬁents. and the in-
clusion of such framewark into the expanded'i;J.C. or some oth-
er Great Lakes Management Office. This sectidn will become then
the framewofk for managing the land and water of the Niagara and

other frontiers,
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Although this study will be limited to‘the Niagara Fron-
tier it may provide the framework for analysiS‘of the other two
Great Lakes frontier areas of Detroit-Windsor and Saulte Ste
Marie. The.conclusions reached with regard to the Niagara Fron-
tier may vefy‘well be applied to the other two;

Theréfofe. I will briefly introduce the three frontiers
and their respective connecting channels to give evidence of
their degree of commonness as to geography and problems, but
fhgn will proceed directly to concentrate the study on the

Niagara Frontier,
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Description of the Frontier Regions -
The frontier areas represent urban concentrations that

exist on each side of the connecting channels; ‘These areas

ares
Frontier Areas Connecting Channels
Erie-Niagara Counties, N.Y. , Niagara River

Regional Muhicipality of Niagara, Ont.
Detroit-Windsor, Ont, St, Ciair Re.-Detroit River
Saulte Ste Marié. Mich. St. Mary's River
Saulte Ste Marie, Ont. |
| | In geﬁeral the areas represent a focal’point for urbaniza-
tion on‘both sides of the border. Water traﬂsportation wag the
first inceﬁtive for growth and water continues to be a dominant
factor withvhigh water using industrial development on both
sides of the fiVers. Urban areas have and continue to grow bas-
ed on the water‘resource and related developmehts such as hyd}o-
power, | | |
Nigéarg Frontier

on the U.S. side Erie and Niagara Counties border the Ni-
agara River. The major urban centers are Buffalo and Niagara
‘Falls, N.Y. ‘The principal concentration of.indﬁstrial activity

in western New York State is in these two counties, with Erie
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County playiﬁg the more significant role. Popﬁ;ation is expect~
ed‘to increase nearly 100% from the 1960 figqres to 2020 figures.
Expected popu.l'ation will be ovér 2,000,000 by 2020 with 85% of
the growth in-ﬁrie County.2 Land development around Buffalo is
taking on the typical urban sprawl characteristics; i.e., de-
cline in cenfral city population with large‘increases‘in the
suburban populgtion.

The m;jof portion of land in these tw§ ﬁounties is expect=-
ed to be largely urban by 2020 and céupled Qith the highly in-
dustrial base éhould present unique 1ahd use, Water quality,
and other environmehtal problebs. |

The Canadian side is not nearly as developed as the U,S,
éi#es the major centers being &iagara Falls and St, Catharines,
Administrati&ély the counties of Lincoln and Welland border the
Niagara Rivef which have recentiy formed the'Regional Municipal-
1£y.of Niagara. Land use at the presenf timg is apprbx;mately
80% urban in fhis region, The trend of increasing urbanization
is evident in the Niagara Region. It is projected that popula-
tion will grow in the two counties from 146,099 and 178,818 to
240,547 and 251.?23 in Lincoln and Weliand cdubties respectively
from 1966 to 2001.3 These figures may be somewhat low however

as the growth in Lincoln County alone was 64 per cent from 1951



14

to 1966.4 Two major population trends are #pparent in Regional
ﬁunicipality of Niagara; first, concentrationﬂih urban centers
with shifts.out bf rural areas; second, the grthh of rural non-
farm or gentry population accessible to urban'qehters. The lat-
ter effect is very evident in the Niagara Peninéula's fruit belt
north of the Niagara'Escarpment. |
Detroit-WiQdéor-Pogt Huron-Sarnia

‘This frontier comprises two connecting channels, the St,.
Ciair énd Detfoit Rivers and one lake, LakeASt.}Clair. The ma-
jor population centers are on the Detroit Rive‘r»" and lake St,
Clair with the exception of the urbah center‘of'Port Huron-Sar-
hia at the source of the Sf. Clair River,

Both sides of the Detroit River at Detroit and Windsot
thrive with automotive, steel, distillery, and chemical indus-
tries, The Detroit-Windsor area is a major coﬁcéntrated urban}
center suppofting a ﬁighl& dense industrial compiex.

- The hiéh'industrial nature of the economy and the particu-
lar nature of the wastes from these industries has presented and
will éontinuevto present in the future compléx pollution prob-
lems. |

On the U,S. side Wayne County borders the Detroit River,

Macomb County borders lLake St. Clair, and St, Clair County bor-
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ders the St, Clair River, The total U.S. popuiation along tﬁis !
frontier was approximately 4,500,000 invl9?d'én& is expected to
double within the next fifty years. Most of the urban concen-
tration is in-the Detroit-Wayne County area which acts as a hub
for satellite population centers along the channels. The De-
troit area is typical of other metropolitan éenters with cen~
tral city growth remaining stagnant or declining and ihe subur-
ban population burgeoning.

In 1970 out of a total land area of 3.980.400 acres the
total urban area was 830,400 acres, In 2020 it is anticipated
that‘urban and built-up acreage wil;’be 1.7&7,360 or more than
double that of'l970.5

On the Canadian side Essex County borders the Detroit Riv-
er, Essex, #nd Kent Counties border lake St, Clair, and Lambton
County borders the St. Clair River. The majdf population con-
ecentration is.in Essex County in the urban center of Windsor.
Thé principél.city on the St. Clair River is Sarnia.

The 1970 population statistics and 2001 projections for the

three counties area6'7

1966 Censgus | 2001 Projections
Essex 293,729 140, 049
Kent . 96,775 150,077

Lambton ' 109,952 166,879
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Saulte Ste Maf;e Frontier

A few large steel, paper..and chemical industries center
around the development of power and transportation on the St.
Marys River, The area is not densely populated on either side
of the border‘and ihe industries although large number only
three, all in_Canada.‘

The principal cities are Saulte Ste Ma:ie,FOntario. ﬁopula—
tion 74,594 and Saulte Ste Marie, Michigan. éopﬁlation 18,500,
Although these populations are expected to double during the
next fifty years they still wiil not represént major urban con-
centrations.

Characteristics of the Connecting Channels
; Niagara Rivér

The Niagara River is a 37 mile long stretch delivering
flows of 200,000 c.f.s. The river is probably‘best knoﬁn be-
cause of the world famous Niagara Falls and for this reason hés
received much attention with regard to presefvafion and enhance-
ment, | |

The Falls divide the river into an upper and lower portion,
In the upper portion the river is also divided into two channels
by Grand Island, These divisions produce significant effects as

to transboundary movements of pollutants,
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Betwéen industrial and municipal uses the river and its“
tributaries prqvide almost a billion gallons per day of water
mostly for use on the U.S. side,8 Municipal aﬁd industrial
wastes from‘béth sides of the border are diséﬁarged to the
river and again the United States side is the largest contribu-
tor. .

Major industrial inputs to the river include chemical,
steel, abrasives, paper and oil refining wastés. Dye manufac-
turing and alkaii-chlorine production constitutes a major por-
tion of the chehical industry in the area.

A large portion of the waste load on fhe Niagara River is
contributed by the slow moving Buffalo River. ' Although the
Buffalo drains into Lake Erie it must be considered in conjunc~ .
ﬁion with the Niagara because of its direct ihfiuence on the
Niagara River quality.

The Niagara River also provides important benefits in the
form of recreation and tourism, In addition to Niagara Falls,
which is the major tourism attraction in thé aréa. fishing, wa-
ter skiing, swimming, and waterfowl hunting are also important
recreation uses of these waters,

‘Detroit River

The Detroit River is a 31 mile long link between Lake St.
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Clair and Lake Erie. The flow of the Detroitnis exceptionally

_uniform._because“of the tremendous reservoir ef Lake Superior
averaging.;éz.ooo c.f.s.

| The eity of Detroit and\suburban communities_oceupy the
;United States side and the City of Windeor. andvsmaller commu~-
nities occupy the Canadian side, The banks.of the river are
lined with residential and 1ndustr1al development.

In addition the river contains several islandsvwhich are
used fot a:eombination of industrial and recreetional uses,
There is_e‘eteel hill_on Zug Island; Fighting'lslendiend thef'
‘upper end.of ihe Grosse Ile are being used for the dispesel of
-waste materlals resultxng from the manufacture of caustic soda
and soda ashs Grassy Island and Mud Island are belng used for
ethe disposal of material from dredging operations: and Belle
‘Isle apd Bois Blanc island.are devoted to recfeatioﬁal purpeses.
St. Clair Sizea

o Thelsf; ClairiRiier‘ie a #O‘mile>stretch that connects
Lake_Huroh to Lake'St.’Clair.- It has‘an average width of one-
half mlle -and a depth varying from 25 to 75 feet, .The.average

flow is 177 000 c.f s.19,

The pr1n01pa1 cities along the river are: Port Huron. Mary-

ville, St, Clair, Marine City, and Algonac on the United States
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side; and Sarnia on the Canadian side.

Water uses of the river include public-Waterysupply (10
municipal intékes). waste assimilation (9 mﬁniéipallsources. 8
industrial plants). cooling water for steam electric power gen-
eration (2 plants), recreation, boating, sport fishing, and com-
mercial ha#igation. |

The industries discharging wastes into the rive£ include
petroleum fef;neries, petro-chemical plants} chemical manufac-
'1turing, paper products manufacturing, and mEtél.plating.

St, Marys B_m_r:

ThevSt. Marys River is the connecting éhahnel between Lake
Superior and lake Huron, The width varies from 18,000 feet to
2,000 feet and the depth varies from 25 to 55 feet. The flow
averages ?3.0db c.f.s., but is regulated because of the hydro-
power and navigation works.ll |

| Thé wéters of the}St. Marys serves a variéty of purposeé‘
including public wate;'supply. industrial water supply, waste
assimilation.‘hydr0power works, recreation, boating, waterfowl,
sport fishiﬁg, and commercial navigation.

Both_comﬁunities of Saulte Ste Marie use the river for
public water supply; both countries use the:hydropower. The

river receives municipal discharges from both communities,
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There are no significant industries on the U.S. side in compari-
son to the Canadian side which has three large.water users in-

volved in steel manufacturing and paper products.
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CHAPTER 1
THE STUDY AREA

A brief description of the Niagara Frontier was presented
in the Introduction. The purpose of this section will be to
probe more deeply into thé characteristics of this frontier,
includingrproblems and conflicts particularly those relating to
water quality and integrated land and water management. To dis-
cuss the Niagéra Frontier a delineation of boundaries is neces-
sary.

For the purpose of this paper the region considered on the
United S’t'ate‘s side is Erie and Niagara Counties, New York and on
the Canadian side the Regional Municipality of Niagara, Ontario,
formerly Linéoln and Weliand counties, The study area is shown
in Figure 1.

This delineation of study area may be jusiifiably contest~
ed on the grounds that 1 have'chtloff a small portibn of the Erie-
Niagara Draiﬁagé Basin consisting of parts of éenesee. Wyoming,
and Cattaraugus Counties, New York, Neglecting these small and
relatively undeveloped portions of the draiﬁage_basin greatly
simplifies the intended analysis of trends and institutions and
should not introduce serious error particularly for academic pur-

poses. Also the Canadian side may be contested due to the fact
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that the urban areas of Saltfleet, Hamilton, and Burlington lie
in a2 line just westward of the Regional Municipality of Niagara
(RMN), However, the concentration of this papef is centered on
urban areas immediately adjacent to or that have a significant
effect to the Niagara.Frontiera Therefore, the Canadian portion
of the study area will be limited to the RMN, It is not, however,
the intent of this study to neglect the population cencentration
around the western end of lLake Ontario, sometimes referred to as
the "Golden Horseshoef and its effects on the Niagara Frontier,
These effects will be given due consideration,
The Study Area in Canada

The Niagara Peninsula is ohe of the fastest growingvrégions
in the Province of Ontario, Its sustained growth can be attri-
buted in large part to three factors: favorable location in the
large Central Ontarioc market area; its proximity to the United
States; and the presence of a combination of unique natural re-
soﬁrces including tender fruit éoilss tourist‘attractions. and
.éxtractable'mineral resources. The major urban qenters are
Niagara Falls, St. Catharines, and Welland, The gfowth pattern
has been in an'arc stretching from the northwestern end of the
Municipa;ity around the southwestern shore of Lake Ontario to

Niagara Falls.
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The higﬁesf densities of population in the RMN are in the
north and east sections mostly in the former Lincoln county.
The rapid rafe of growth has been a result of its location, be=-
tween Wentworth and Welland countiés. the effeqt of the Niagara
Escafpmeni, énd thé location §f transportation routes such as
the Q.E.W. This area has expériénced avpopulatibn growth of 64
percent between 1951’and 1966l and is exhibiting the trend com-
mon to a large pért of Southern Ontario of concentrations in ur-
ban céhtérSjélus growth of rural non-farm populatioﬁ in areas
accessible f§ established urban centers, The population of RNN
ié;estimated t¢'be BHé.OOOaZ

Thé rural pértions of the northéﬁn portion contain the Pen-
insula's"éﬁeéialized fruit growing zone and many of the Regions'
workable’non-hetallic mineral deposits, While the concentration
of populatibn in this area has'produced'ﬁenefits due to scale
economies, it élso-hés produced many negative.behefits. The pro;
cess pf "rurbanization"'has erédéd much‘of the acreage of the
fruit»growing zonea the extraction of mineral deposits has de-'
__fﬁced the Niagara Escarpment; and the general pollution of the
'areas wéter resources are attributable partly to the high cén-
centration of activity in this area,

The southern portion of the RMN is not as developed as the
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nbrthern:portion. However, when the entire region is analyzed
wifh respect to thé emerging Great Lakes megalqpolis pressures
for urbanization and industrial development against the envi-
ronment will in all probability equal those of the north. |

The Design for Development Studies outliﬁed five region-
al problem areas for the RMN: problems associated with the eco-
nomic base, trénsportation problems, land use problems, envi-
ronmental problems, énd sociai problems;.3 As this study is
mainly concgfhed in ﬁater quality and environmental problems
fﬁe problems>associated with land use and the environment are
oflprime concern, However, the other three areas are also in-
directiy related fo the prime problem areas and therefore must
bé considered in the overall.ﬁanagement problem particdlarly
ﬁhe economicibase which consists of mostly old, marginal indus-
tries in the area,

The loss of7fruit lands not only affects the agricultural
base, but alsé detracts from the recreational aesthetics of the
fruit belt., Uncontrolled development in this area can only fur-
ther endanger:fhe recreational potentiﬁl.. With regard to recre-
' afional areaé'water pollution is causing problems as are indus-
tries who a.z_'eAde‘facing scenic areas such as fche esca,rpment. rais-

ing conflicts between the exploitation of non-renewable resources
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-and recreational.and viéual amenities. The excessive develop;
ment pftoﬁriét.attractions suéh as billboards and high rise
facilities.‘going on unchecked, is'reducing the potential of
tourism areas such as ﬁiagara Falls,

yklﬁcreased population and 1ack of coordinated development
of privéte a@d public facilities will further add to the con;
jfliéts mentionedbabdvg. |

' Tﬁe projegted populgtion'for the RMN to tﬁe year 1991 will
b‘e‘ between 421,670 and 553,329 depending on the fertility and
migrationlrafeé used, Thié wiil‘represént an ihcrease of be-
tween{BOIto 70 per cent over 1966 popuiation levels. Using a
medién fertility rate and.median netihmigrationthe population
by 1991‘Wou1d 5e 469,568 représenting a 42.5’percent increase
over 1966 lévels. Whatever population Statistids are used the
result is clear:‘that a fairly rapid grbwth rafe will occur dur-
ing the next:twgntj years and combined with the:emerging Great
Lékés megaléinis will manifesf itself in ever increasing pres-
sures on}the Water‘and environﬁental quality in the RMN and also
in the eastern portion of the Lower Great Lakes System.

Study Area in U.S.
The study area on the U,S. side, consisting of Erie and

Niagara counties, New York, centers around the major hub of the
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City of Buffalo and owes its preéent significance and growth
potential to its proximity to thg Great Lakes, its position
as a focal point for transportation to the eastern United
States, and its link to Canada and Canadian ﬁarkets.

The area accounts for 7 percent of tofal New York State
employment. concenirating on primary metals, heavy chemical,
and machinery‘industries. Although new or expanded industry has
entered the area the majority of plants are old, New industry,
particularly.in transportation equipment and the répid growth
of the StateAUniversity at Amherst are expected to stimulate
new indusfrial.development iﬁ the region.5

The’populatioﬁ of Erie and Niagara Counties ié expected
to increase from a 1970 1eve1.of 1,350,441 to a 1990 level of
1,662,718 or a 22 percent increase over the next twenty years.6
A more moderate estimate made byvthe Office of Planning Coordi-
n;tion sets the l990hestimates for the Buffalo urbaﬁ areé at
1;581.677 representing urbanization of a land area of 847.8
- square miles,

'Although the Erie-Niagara County Region has been describ-
‘ed as an urban region the bulk of the region's land area is not

utilized for urban purposes as 84 percent is vacant or used for

agricultural purposea. Past and present trends indicate that
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the urban land use is extending to the north and east from

Niagara Falls in Niagara County and to theé northeast and east
from Buffalo in Erie COuntye7_

This proposed population increase is expected to place de-
velopment pressures on the easpern Lake Erie and western Lake
Ontafio Plains and on the entire U.S. portion of the Niagara
Frontier. In light of the fact that the eniire U.S. study area
ié plagued with pollution of all kinds this increase in popula-
tion can only_be expected to make problems more critical,

Combined Sﬁudy Area

Combining thé study areas on both sides_bf the Niagara
River revéals that the area will be supporting a combined popu-
lation of 2.118.568 by 1990, representing a 25 percent increase
over présent levels, By the year 2020 it can be easy anticipa-
ted that the'total population will reach close to three ﬁillioﬁ.

The situation may be even more critical than it aﬁpears
after conéideration of the emerging Great Lékes megalopolis aé
shown in Figure 2, as identified in both the Doxiadis Study and
the New York State Study, entitled Change, Challenge, and Re-
sgonse.8‘9 Both of these studies identify ;hé Niagara Frontier
as being an integral part of the embryonic megalopolis. |

While the types of urbanization and industrialization may
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differ somewhat in both countries the overall experience to the
environment is the same. The conflict between’land-water and
urbanization ﬁill become even éreater when cdnSidering today's
trénd.for higher quality environment and hence higher quality
of life competing against inereased urbanization and industfi-
alizat;bn‘in‘én area tﬁat already has problems in practically
all enviroﬁméntél areas.
| Niagara_Fr§ntier-Keyst0ne for the Lower Great lLakes

In discussing the study areas on both sides of the Niagara
Biver it Waé,nﬁted that both éreas owe their»existence and con~
tinued §eve;opment t§ their pfpximities to the opposite country,
to tranaporiafio; routes, and to the Great Lakes. The Niagara
ngntier caﬁ(f?uly be classified as the keystone for the ecolé;
gié aﬁd ecohémic_well being of the Lower Great Lakes System and
er the populétipns that inhabit both shores. The Frontier :
i;(noé)only aifoéﬁs for‘ail forms of transporfation. but also
bécauée of the.unique natural environ@ent.’inciuding the world
féhous Falls, is a focus for tourism., The impqrtance of the
Niagara Frontier canﬁot be overestimated; it is the only point‘
along the 434 mile combined length of Lake Erie-Ontario where
thg land passes are close enough to be crossed felatively eas-

iiy with transportation routes and pebple. "Phe regional settihg
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of the Niagara Frontier is shown in Figure 3.
Trggsportationv

Since the early days of its development; the Niagara Penin-~
sula has acted as an important connecting land link'between On-
tario and the United States. The special geographic cgnfigura-
tion has caused a concentration of travel routes within the re-
gion., Water tfansportation on the Great Lakes was the original
incentive for growth within the region, Both sides of the river
acted as port facilities for goods finding their way in and out
of the countries on each side, Today water transportation is
8till of economic importance to the frontier,

The Welland Canal, located in RMN, connects Lake'Erie with
Lake Ontario providing an important link between the center of
the North American continent and the rest of the world, 1In
1970, 7,200 vesgsels passed through the canal carrying 61,965,
510 tons of cargo consisting mainly of iron ore, coal, steel

10 The canal therefore

products, and agricultural products.,
serves as a ﬁajor transportation corridor‘ac:oés the Niagara
Region, |

In addition td providing the water transport link the

Niagara Region provides the only land transportation link be-

tween the U,S. and Canada for & length of 434 miles along the
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international ﬁorder. The connecting link for lénd transport is
provided by major highways and rail lines.

The rail iines crossing the Niagara River are used for both
passenger and freight service, The rail 1ines'cross the river at
two points; Sne at Buffalo-Fort Erie and the other at Niagara
Falls. The Penn Central Company has its Detroit~-Buffalo main
line passing across the river and along the north shore of Lake
Ontario. The Penn Central also connects at both crossings to
the Canadian National Railroad. Data is not avéilable on the
amount of freight transported across the river but a large
portion of the railroad services ére designed to meet extra-re-
gional needs.11

The highway system crosses the Niagara River gt four loca-
'tions all connecting to the Queen Elizabeth Way in Ontario and
t§ Interstaﬁe Highways 90, 190, and 290 in New York State. Com-
bined crosSings are estimated to be somewhere between 25,000-
30,000 vehicles per day.lz Again the Niagara Frontier provides
the only intérnational link between thesg main highways from De-
troit on the west to the St, Lawrence River on the east.

The Niagara Frontier is located in the path of one of the

major urban development corridors coming into existence in North

America., It is part of the Great Lakes Megalopolis containing
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the urban center of Buffalo and is flanked by Det:dit.'Cleve-
land, Toronto, and Rochester. These.urban centers affect each
oﬁher and haVe:strong social ahaveconomic inferactions. Trips
made in>the Niagara.Frontier a?e not}only intraregional trips
bﬁt aisd ihciude a large propdrtion of trips made between the
Tdfoﬁ%o;Centefed Region and mést of the Eastern United States.lB
Thé,fﬁ§¢t1§n served by the.Niééara Frontier is a critical one in
the Nbrfﬁ Amefican'transportatién ﬁétwork; It has become in-
creasihgly éiear‘that the froﬁfiers transpo:tation system can-~
noﬁJSéiplanne& in isolation frqh other develbﬁments‘in tne'Greaﬁ
| iakes areé;»l o A‘ _“ |
| _ Toufist. Attrgcting g‘ hg;_-gcterisficg of the Regi on

| _ TheNiagéia Region is oh§ of the most visited areas in tﬁé
world, 7Thevfalls area, the main tourist attiaction,'has been
worldiy famous.forde¢ades. The fact that the regionlislbca-i
téd ih the megalopolis péfh results in a 1afge_number of tour;
ists pafticulaﬁiy in t£e summer months.» Because there arerfew
land access poihts td Canada and the Falls the region hosts
large numbers of t.oufiéts. The principal focus for interre-
gional trade in the study area appears to be tourism.

The top ten ofiéins of vehicles visiting the Queen Victor-

ia Park, Ontario, in 1961 are as follows:lu ,

1
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Origin ) Percent

Ontario 35.8
Ohio 12.1
New York 11.7
_Michigan 8.2
Penngylvania 6,7
Quebec 4,0
New Jersey 2.3
Illinois . 2.1
Massachusetts 1.5
Connecticut 1.4

It is susﬁected that because of the completion of the in-
terstate highway system since 1961 the figures from various
states may have changed considerably and that the touristic ap-
peal is even ﬁore widespread.

Areas on both sides of the Niagara River depend on and
benefit from the ecqnomics of the tourism industry although the
Canadian'side predominates in this regard. In 1969_36 million
visits were made to Canada, 60 percent of.these entering through
Ontario. Apbroximately 70 percent of these visits were for less
than one day spending an average of $5.00 each, Roughly 35 mil-
lion Canadiéns visited the U.S. in 1969, 75 percent remaining for
less than one day and gpending an average of $2.00 each. The
visitoré who sfayed more than one day averaged expenditures of
$66;00 and $75.00 for United States and Canadian visitors re-
spectively. The main mode of travel for these tourists in each

case was the,automobile.ls

The above information highlights the importance of the
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’,Niagara‘Frontier. vFirst; the visitors.from Caneda are mainly from
Ontario,(Onterio being the mostlhighly populated Province)., Sec-
ond, Beéauée'ef theeGreat Lakes, access points ‘to either country
are 11m1ted. therefore. one can suspect that most of thesge trav-
elers entered elther through tﬁe Detromt—W1ndsor-Front1er or the
: Niegara Frontier.. Th;rd, the high percentage of one day visits
indieates‘that feuriets ere travelling.te poipte of significant
intereet wifhin one-dayslautombbiie drive. Fourth, and fihally
the Nlaéara Falls belng the predomlnant tourlst attraction in the
Lower Great Lakes. must be consxdered the maln gatherlng point
for’these tourists.‘ Furthermore. economic base analysis for
bothjeides ef:the river indicate_a high interest in the tourism.
merket”ﬁo%ential for the region indicating that tourism plays
en.imeqrtant rele in the Niagare Frontier.
lméliegtioﬁsv |

The Niagara Frontier is in a unique position to the Great
Lakes>Sys§em ehd fhe}emerging Great Lakes Megalopolis and be-.
'eause of its unique position deservee special attention and
study. The.Frentier lies athwart the access routes between the .
U.S., and Canada along a 434-pmile combined length of Lakes Erie
and Ontario. llt is because of this unique geography that the

Niagara Frontier is a unique area to the Lower Great Lakes re-
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ceiving perhaps more than its share of benefits but also re-

ceiving far in excess of its share of problems; economic,

and environmental,
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CHAPTER II
THE POLLUTION PROBLEM

Generally speaking the entire study area is plagued by
pollution of all the primary resources. It will be the pur-
pose of this section to give a brief overview of water pollu-
tion and other environmental pollution concerns in the study
area. By integrating a somewhat historical approach, partic-
ularly Qith regard to water quality control a perspective can
be gained 6n the need for more erffective mahagement of all the
primafy resources,

Agencies on both sides of the Niagara River have express-
-ed concern over their‘environment. The Erié;Niagara Counties
RegibnallPlanning Board in their Initial Environmental Survey
of 1970 identified nine functional areas and/or topical con-
cerns in the regiop as:l

Water quality

Water pollution

Air quality

Air pollution

Land quality

Land pollution

Waste disposal
Provision of services
Coordination '

The study based on questionnaires sent to 20 agencies con-
cerned with the environment indicated that for the primary re-

sources of land, air, and water, concern was greater for pollu-
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tion than it 15 for quelity. Outright concern for land was
.greater than for water and far greater for Qater'than that
for air, although the greatest amount of agency resources
were being deyeted to water'poilution. The sifuation is at
least parfieily crisis oriented; high priority problem arees
such aS‘pollutioh ef the primary resources must be resolved
before 1nterest can be generated in quality buildlng.

On the Canadlan side the Design for Development Studies
have glven the following prlorxtles to env1ronmenta1 concerns:

| TABLE i »

TCOMMUN1T¥ AND REGIONAL ENVIRONMEET PRIORITIE82

. . Regional Municiéalizx of Niagarg

Needs" o ,
Municipal water .supply

Maintain quality of urban neighbourhoods -
Prepare urban & rural land use plans

M
Municipal sewage treatment H
Reduction of air pollutzon . H
. Reduction of scenic pollution H
Reduction of environmental pollution o
by chemlcals. pest controls H
Urban noise abatement ?
Protection of prime farmland
from urban development ‘ H
Preservation of prime recreation areas H
- Protection of fish and wildlife habitat H
Reduction of erosion L
Conservation of prime forest resources L
~Use and restoration of mineral sites H
‘Retain open space between urban centres H-
Prevent urban sprawl along highways H
Concentrate urbanization in selected
- centres H
Maintain variety of dlfferent gized
centres . L
H
M .

H - High Priority. M - Medium Priority, L - Low Priority.
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From the éhart it noted the wide predominance of high pri-
orityvareas among 2ll the community and regional environmental
needs., It aiso must be realized that these high priorities ex-
ist at the current time and that if projectéd.population in-
creases; combined with a lack of coordinated effort continue,
these priority areas can only be expected tovbécome more severe,

Specific Pollution Problems
Water Quality

Since this_report is partially concerned with integrated
land and water management in the Niagara Frontier and as it
pertains to the Great Lakes Sysfem the primary water quality
cdncern is‘the N;agara River.

The Niagara River is probably the majof environmental re-
sdurce within the Niagara Frontier and has been and will con-
tihue to be the mbst important concernvof those who reside on
or near her banks., Therefore, in discussing the role of the
Niagara Frontier with regard to the management»of the Great
Lakes System an investigation of the physical quality of the
water is important along with the effectiveness of past and
present inétitutions responéible for improving and maintaining
a high level of quality.

However to adequately evaluate the effects of wastes gen-
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erated in the frontier on the Niagara River one must g0 beyond
the immediate vicinity of the River and include waste discharg-
es and land practices within the entire study area, This in-
cludes sources entering Lake Erie from the Buffalo-lackawanna
area and thbéé_going into the Buffalo River because of their
effect on thé Niagara River.

Fiéure; b, 5, and 6 show the areas of eifher questionable
Qater‘qﬁality §f’$evere water éollution within the study area;_;
o Eigure 4vrevééls Ehe areas of questionable water quality in the
Niégéfa:ﬁiverritse;f while Figﬁres 5 and 6 depict areas of se-
yere Qafer péilutionwi%hih the region.

'In‘fhé;Erie and Niagaralcbﬁhties portion of the study area
.most.ofﬁthe'fegién'sAwater fesqﬁrces are contéminated to some )
dééfee:by exééssivé so;ids;lchemicals, or wastemétter.v-lh the
Regionél.Municipality'Of.Niagafé several.of the inland stfeamé
ané'cfégkslhavé'seﬁioﬁs‘watér’éﬁality problems, ‘Most of the»iﬁ-_'
légdwété: §f951é$s in_fhe”comyihed stg&y a#ea'a;e dﬁe tq‘indué-
-~ trial ;na‘muﬁicipai diseharges,gcombineébsewer overfioWs. Sepiinf;'
" tank systenms, andrlénd runoff.

'Bgforedisgussing theﬁWater quaiity ip“the Niagara Riverij
4  iﬁLis_best to take éome frgme}of referéncezbr objectives to c;m—

. péfe‘againét,‘ﬁTo accomplish this we can use the redommended In-
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3

ternational Joint Commission Standards-” and the new Executive

Agreement Standards which in some instances go beyond the I.J.C.
recommendation.u
Niagara River

The Cana&ién waters in the Upper River‘générally meet the
1.J.C, objeétives. Excessive concentrations of phenols and coli-
forms predominate near much of the United States.shores of the
Upper River and the entire.portion‘of the Lower River. Areas of
discoloratioh are evident near several United Stﬁtes outfalls.
0il problems séeﬁ to have decreased perhaps due partially to the
publicity given oil poilufion. |

Specific Pollutants

The fqllowing summarizes the latest report available for
the Niagara River:
Bacterial Contamination. One good measure of the_hygienic quality
of the water is}the density of coliforms preseﬁt‘in the sample,
Current analytical results indicate thatvthe i.JfC.»and-Executivé
Agreemeht ijectiyes of a median value of 1,060 organisms per
100ml of water_are being exceeded along the U.S. shore in the
Upper River.9

A major source of the bacterial contaminatioﬁ from the U.S,

side comes from the Buffalo River discharge. The Buffalo River
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receives treated municipal and septic tank diécharges in the
upper reachegs along wifh combined sewer overflows, The Buf-
falo River discharge and the discharges from the communities
of‘the City §f Buffalo, Town of fonawanda. City.of Tonawanda,
and the City of North Tonawanda, noticeably incfease the con-
centration of coliforms below their outfalls, Coliform concen-
tration in excéss of 20,000 organisms per 100m1 ﬁave been re-
cently recorded in the Upber Niagara.lo
| In the lower Niagara the coliform densities are constant
across the rivér-and‘mediénvconcentration ranges from 1,000~
3.600.organism9'per 1Q0ml of water., The majof source of the
'éoliforms is the pVerldadéd plant at Niagarabralls. New York
which provideé only fine screening and chlorination. The plant
ieceives wastes from a population equivalent:pf 450,000 while
designed only for 110,000,
Phénolg. ’The'I}J.C. objectives for phenol are a maximum of 5
ug/l, an a&érage of 2 ug/l, and a revised average of 1 ug/l.
This objective is being exceeded in many areas_in both the
Upper and Lower River,

In the Ufper Niagara River the Buffalo River is a princi-
pal source of phenols. Industries contributing to the phenol

problem appear to be refineries and coke plants. The I.J.C.
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rennort states that these industries have made significant reduc-
tions in théir phenol discharge since 1967.:howeve:. an analysis
of the phenol concentrations between 1967 and 1970 immediately
below the Buffaio River reveals a significant increase particu-
larly near the shoré.ll

On the Canadian side of the Upper Niagara the waters are
essentially free of phenol c§ntamination.

ThelLower.Niagara phenql concentrations are fairly con-
stant across the river and generally are not in excess of the
I1.J.C.'s maximum objectivé. élthough they are in excess of the
desired 1imitation. NiagaraQOn-The—Lake. Ontario, which is lo-
cated at the mouth of the Niagara River does treat for phenols
using carbon absorption,
0il, Oiluis one of the more obvious pollutants and usually cre-
ates the most public intefest. Because of this great public in-
ferest and involvement the amount of oil discharged to the Buf-
falo and Niagara Rivers has been greatly‘reduced. The 1.J.C.
reported that 29 million pounds of’oiis were discharged into
the Niagara River in 1967 and that 40% came froﬁ municipal treat-
ment plants.12 Part of the reduction may be due to increased

public pressure on gasoline service stations to properly dispose

of their waste oil.
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0il will continue to be a problem hoWever due to occasion-
al spills. Also the Buffalo River continues fé accumulate heavy
surface oil films which are occasionally fluéhéq into the Niag-~
ara during flood flows,
Iron. The I.J.C. objective is 0.3 mg/l énd this objective is at
times being exceeded on the U,S., side in the Upper Niagara. Iron
is objectionable mainly from an esthetic point of view causing
red water staihs. In the Lower River the concentrations are con-
sistently beiow I.J.C. objectives,
Chloride. The concentration of chlorides are not critical at
this time in'the Niagara. Chlorides are of‘historical importance,
however, because of their fersistent nature and their addition
into the total solids accumulation. The I.J.C. objective for
total solids is 200 mg/1 for Lake Erie and Lake Ontario, Lake
Ontario is app;oaching this 1limit and since 80;85% of the flow
into Lake Ontario is from the Niagara River, this could be of
concern'fo: the near future,

| Chlorides are particularly difficult to remove in the

waste treatment process and are usually present in large quan-
tities frbm alkaline-chlorine manufacturing éé in Niagara Falls,
N.Y., and also from municipal plant effluents and salt used fﬁr

snow and ice removal., If chlorides do become a problem this
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should add to some interesting debate which is already going on
as to the effect of chlorides in the water and their benefits
in preventing accidents and body injury on ice covered walks
and streets,
Egpsphorou .} Phosphorous is not as much of concern in the Niag~-
ara River, due to the swift current which eliminates quiescent
conditions favorable to algal growth, as it is in the western
end of Lake Ontario which accumulates large-quantities of phos-
phorous from the flow of the Niagara, It hés been estimated
that the Niagafa basin adds a total of 5,500,shbrt tons annu-
aily into Lake'Ontario.13 In addition certain quiescent water
pockets in the Niagara are capable of sustaining élgal growth.
Esthetic Impairment Of The Niagara River. Discoloration, odors,
and foams arefparticularly noticeable to the public and prompt
a fesppnse much in the same way as does oil films., There are
sgveral areas in the Niagara River that are estheticaliy unde-~
sirable and that are also within the view of large numbers of
tourists,

The City of Niagara PFalls, N.Y, diversidn sewer which
carfies"largevquantitieS'of suspended solids from an industry
(Cafborundum) enters an eddy current and cafries gray colored

water to the base of the New York State Observation tower and
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the "Maid of the Mist" loading docks, The main effluent from
the Niagara Falis. N.Y. treatment plant discolors water about
a mile downstréam.

A considerable amount of foam is generated below both the
American and Canadian Falls, The foam initially white, quickly
turns an unsigﬁtly brown color producing a strong “manure  type"
odor at the FMaid of the Misf” loading docks.'vThis foam is
known to contain high éoncentrayions of bacteria and other mi-
crobiological organisms. The odor and development of the brown
color is due to the deéompositibn of the dead organisms. algae
and othg:'organic debris contained in the foanm,

At the source of the Niagara River the waters of the Buf-
félo River are of different color., This frequently causes the
colérvof the Niagara near shore to be of different color than
that.of the rest of thg river. No solution to this problem is
-foreseen.b
Benthic Biologx. An Ontari§ Water Resources Commission study
done in 1968 showed that benthic fauna population on the U.S.
side from the mouth of the Buffalo River to range 19.3 was
dominated by siudge worms and pollution tolerant snails. On
the Canadian side the benthic population contained a large

variety of clean water species.
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The Lower Niagéra benthic population wés,'for the most part
devoid of clean water species and contained a restricted va:igty
of species of sludge worms indicating pollution of the Lower
Niagara.

Meréury. Mercury pollutioh is a new and emerging proﬁlem. The
first scare?nd recoénition 6amé in the St. Clair River in 197014
and prdmpted-concerned agencies in the Niagaré area'to,iﬁvesti-
gafe possible users and dischargers of this material, It was
"found-tﬁaf many industries and institutions use mercury either

in their€industfial’processes of in laboratofy'eqdipment. With
1regara t§ 1aboratory equipmeﬁt ;ffen appreciaple quantities of
me?curycould not be accoUntéd for as indicated by‘replacement ‘
ngedg. |

| Four-majqr indﬁsfries had until recentlyAdischarged sig-
nifiéant_quéntities of mercury but‘have céased'using the proéess
or’héve instglled'corréctive measures.

: Investigators of the Niagara Falls, N.Y., treatment plant
influent indicate concentrations of mercury in Qxcéss of known
_sources, therefore,'preSenting a préblem in detecting all the
ﬁercﬁry sources, |

The discovery of high mercury concentrations in the fish

'pfesénts a dilemma... To use an example the levels of mercury
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in the St, Clair Rive?, in all the samples ever;taken. was less
than the detectable limit of 5 micrograms/lifer;> For years it
waé thought that metallic mercury was very stable and would re-
main lbcked into sediménts; ‘However, the mercury manifested
itself in hiéh~concentrafions in predator fish, as much as
3000 times the level foﬁnd in water,?
| v‘Although the I.J.C. and the new Executiﬁe'Agreement set
no specific/standardé for host metals they recommend adoptions
Qf such standafds.. it‘still remains a problem however, to ac-
éurately‘assess the impact of mercury in the environment,
Dtedged Matéfial. MOét of the dredged material:from the pollufed
Buffalolﬂivér‘and Black Rock River are'currently being diéposed
of in dikéd areas whiqh have so far Been successful in contain-
ir;g the disboséd poiluteci dredgings. The problems manifested
with decreased avai;ability of land in urbad'aréas present
ﬁnfqué'probleﬁs in dealing with local officialsiand others in
d;velobing'future_disposal sites, |
Pfogress in Water Pollution Control

In ordgr to shed éome 1ight on current problems a brief

hiétorical appioach is.necessary.- The following table rep-

resents an historical look at quantities discharged into the

Niagara River:
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To briéflﬁ descfibe the changes or progress'is complex and
will require méfe evaluation than of just the figures in Table
1;1 Howéver. dﬁe to certain limitations these are the best fig-
ures at hand énd will be evaluated accordingly.

The only meaningfﬁl figures are kthose of»l967 and 1971, al-
thoﬁgh we kn§w’that the large increase in BOD is attributable to
populafioﬁ iﬁcrease ffom 1948 to 1971. The large drop in daily .
flow from 1967 to 197i is harder to explain. One reason is thaﬂ
several iﬁduétfies changed théir inplant»prdcésses and thereby
reduced their daily flows, A second major reason is that some
industries havé ceaged operation, Thifdly. Bethlehem Steel
which was using 350 MGD in 1967 has.recently‘installed treatment
at their Lackawanna Plant and, therefore, was dropped fromAthe
list. However, by adding all the in&ustries that were either
dropped or changed flows from'196? to 1971 still does not ac-
count for the large discrepancy, a fact that will require future
research, |

Onsthe positive side, however, we can see that there was
significant reduction in total and suspended solids, cyanides,
and oils indicafing that'sbme progress has been‘mahe.. waever,
by I.J.C.'s own admission “fhe limited number of projects com-

pleted and in operation have produced localized improvement,
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but have not,appreciably éhanged the overali'éuality of Niagara
River watergl9 |
Water Péllutibn Control Problems .

All bf the municipalities and many of the industries are
considerably‘behind schedﬁle in meeting their abatement sched; ‘
ule, .Some factors gontributing to the delaj;érg listed below:

1. in order to fecei&e‘federal funding and to receive

state funds the munigipal sewage treatment plans
héyé-to comply with comprehenéive regional studies,
Theée)s¥udies were not completed untiirl9?0 thereby
delaying any reéi studies or constfuction by muhici-
baiities.

-2, In ény regibnallplanning two §f more governmental
entities are iﬁvolved and developing agreements
between them are time consuming. Such was the
céée‘in the ﬁiagﬁra Basin, |

3. Many_more piidt studies were required than origin-

ally ;ntiﬁipatéd. particularly where joint munici-
pal-iﬁdustrial treatment was consideréd an¢ also in
all qases where phosphorous removal was necessary.

4, In cases where municipal-industrial treatment was

congidered the industry had to wait until the mu-
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nicipality had completed their plans before industry
coul¢ make a proposal which lead to further agree-
ment reaching difficulties and in some areas caused
still furthef delays'.‘zo

Also nof included in the above, is the fact that New York
State's'l.f billion dollar bond issue has been exhausted large-
ly on prefinancing the federal share of treaﬁment plant costs,
A'large paftvéf each new federal pollution control budget is
‘spent payiﬁg back the states for their previous prefinancing,
This proqess could conceivably cause further‘delay. particu-
larly'wﬁen'considering that the federal budget for thé environ-
ment, for 1973, will be the lowest that it has been in the past
three years.

Also fgderal planning such as the regional wastewatef strate-
giés by ﬁhé Corps of Engineers and the Federal legislétion such
as the Muskie Bill and the House Legislation (Blatnik Bill) might
be causing some apprehension on the part of industry and commu-
nities, as to just what degree of treatment will bé expected in
the near futﬁfe. Also, the Muskie Bill has provisions for the
federal share of financing to be increased tdx70% and under cer-
tain conditions repayment of all construction.previously done is

to be made oh this 70% basis. A dilemma exists in that if the
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total federal budget .for p§11ution control iﬁIIQ?BVis $3 billion,
70% repayment fcé N.Y.S., would amount to $1.2 billion itself.
This dilemma may cause additional financing deiays.
.Adequafe_financing appears to play a very.sigﬁificant role{
in controliing wétef ﬁollution. -In an interviey with the Erie-
Niagara Counties ReéionalvPlanning Board it was discovered that
plans fot adequately gontrolling all municipal éollution were»
reédy for impieméntétion.abut were awaiting adeéuate funding
from federai. Stateg and local goVernments.?l.
Financingmunicipal pollution control facilities wili only
solve part of the water quality problems in the Niagara Fron-
| tier. Iﬁdustrial wasteé in_thé region, becauéélof fhe predomi-
hance.of 'heavy' indusfry;vis a larger problem than municipal
Wastes. Curreﬁtly there are no direct provisions for federal
aid t&kindﬁstfy for cbntrdlling wéter pOllution. To make the
~indﬁstria1'Situation ﬂoie complex there are no provisions for
économic develdpment‘éid to assistvregions whosé ihdustries may
ge forced to cioée dowﬁ because of pollution control require-~
ments. This problem is significant in the Niégara Frontier be-
cause much of the industry is old and operating at marginal
éfficiency. :Thié iﬁdustriél problgm will not_be discussed fur-

ther to any extent, but is indeed a problem that requires sig-
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nificant f@tuﬁé'researoh.‘
ofhor Forms Of Environmental Pollution

othef'forms of environmental pollution were outlined ear-
lier in this section. These include pollution of land, air,
and scenic resources and the néed for preservation of natural
areas and open space.

Almost Qithoqt exception the majority of‘AVailabie fﬁnds
’,and effoftsvhave been eﬁpioyed to combat watér pollution with
the fosult that’other sources of pollutioo have largely been
'uhcontroiled and unregulated, Some of the areas of other types
of'environmentgl'poliution adre shown for Erie andoNiagara Coun-
~ ties in Figures 7 and 8 apd for Regional Municipality_of Niag-
ara in Figure 9,
| Land pollution as shown in Figure 7 is dﬁe to a combina-
'tion of ovérhead:powef lines and abandoned quarries. Part of
the air pollution outlinedlin Figures 8 ahd 9-15 due to urbani-
;ation and industrialization. but part is also due to. the heavy
loadé,of:traffic on certain transportation roufes.

Figures 7, 8, and_9 do not take into aocount scenic pollu-
otion}nor the deStruction of nafural or open Spooe areas.l

As for the Niagara River itself it can easily be seen that

the entire length of the River is plagued by pollution in one
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form orvenother. In addition to air and water pollution land
development aiong the shoreline has been unregulated and high-
ly disorganized. Competition for industrial end residential
development and recreational and conservation interest for
more water and shoreline is strong and has reeulted in nﬁmer-
_oﬁs conflicting and an adverse effect upon the scenic and eco-
nomic uses of fhe Rivef. In many cases the public has been
forever denied‘access te this connecting chanhei for recreation-
Val or aesthetic purposes.24

A gerspective on Weter Quality'

To gaiﬁ a eetter bersPective on how effective governments
at all levels have been in controlling pollﬁtion in the Niag-
ara River the historical route can be taken to find out what
conditions eiisted previously. what were the attempts to solve
the problem, how successfﬁl the attempts were, and if they were
not seccessful. why hot; Although parts pf this section is gen-
eral in nature and includes other parts of the.Great Lakes Sys-
tem the Niagare River and Frontief is certainly no exception to
the points raised.

The first recognition of potential pollution problems came
with the signing of the Boundary waters Treaty'of 1909 in Arti-

cle 4 which stipulated‘that "boundary waters and waters flowing
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across the bouﬁdary shall not be polluted on either side to the
injury of heaith or property on the other side.'_'25
The first study carried out by the 1.J.C. from 1912 to 1918
called the Great Lakes pollution "chaotic and 'disgraceful."z6
Thisvearly sfﬁdy was based'iargely on bacterial cohtamination,
reflecting the almost complete lack of municipal treatment at
that time, |

A later report in 1950 indiéated that although corrective
'measu:es héd béen'partially,implemented‘to ensure safe water
supplies the extension of sewer services andvthe installation
of treatment plants for domestic and industriél wastes had not
kept pace With the problems arising from continued urban and
industrial expansion in the Lower Lakes Basin.?’ Changes in
ménufactu?ingiprocesséé and commodity use héd caused new and
widespread poilution problems; urban and industrial complexes
in the Lower iakes were developed without adequate knowledge of
thé effects of multiple releases of wastes té the water.28 The
‘1950 I.J.C. réport concluded that the waters under reference
(St. Clair River, Lake St. Clair, Detroit River, St. Marys Riv-
_er; and Niagara River) were being éolluted contrary to the Trea-
ty. Remedial measures were recommended along with objectives.

29

for boundary waters quality control. Even though 96 percent
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of the populatlon of 3,597,900 in the comblned Frontiers was be~
ing served by sewer systems and 85 pereent had primary treat-
ment the bacterial contemination in certain places in the con-

necting channels was found to be three to four times the aver-

0
age found in 1912.3

Tﬁe fecommendetions that-came out of the.i950 report Qere
subsequently epproved by the two Governments to'satiSfy the
Treaty and wefe reflected somewhat in pollution abatement pro-
grams in both couﬁfries..

‘In 1&5’1961 report oﬁ the Boundary Wafers System the I.J.C.
reflected on progress from 1950 to 1959. |

"Progress in achxev1ng the objectives for connectlng
channels in so far as individual communities and in-
dustries has been fairly good, For example, eight
years after the Governments (1959) had approved the
Objectives the total daily discharge of wastes from
all industries had been reduced from 13,000 to 2,500
pounds of phenols, from 9,000 to 4,000 pounds of cy-
anides, from 18,000 to 2,500 gallons of oil, and from
3.1 to 1.6 mllllon pounds of suspended solids, How-
ever, the Commissions® Water Quality Objectives are
not being met currently in all reaches of the Con-
necting Channels because the responsible authorities
and industries have not provided sufficient treatment
facilities to keep pﬁie with populatlon growth and in-
‘dustrial expansion.*

A review of two more recent reports by the I1.J.C., on the'
connecting channels one in 1967, the other in 1968 revealed

that the following wastes were being discharged into the

cnannels.B, »33



WASTES DISCHARGED INTO CONNECTING CHANNELS

~ TABLE 3

1000 Lb./Day

BOD T.S.

PHENOLS

'BOD §.8. QIL ON cL
Niagara 250t 880 813 65 1.0 1.3 425
Detroit  6§3 2.672' 1,488 N.A. N.A. 2.0 4,750
St. Clair 50 5,558 134 N.A. N.AL 0.2 1,777
Sf.mes' 9k _ 753 1@9 N.A. N.A, 'um 4
Total 1,077 9,865 2,584 65 1.0 7.5 6,956

N.A, = Not'Aﬁéilablej

With fhe exceptioﬁ of cyanides the prbgress reported in the
1961 re@ortuhad beenviargelylnegated. The BOD being discharged
had increased from 688,400 1b/day to 1,077,000 1b/day. Obvious-
1y if‘thevbﬁjéétives were not being met in 1961 they certaiﬁly
Qere not”beiﬁé;met in 1968. Agéin it}is,re#qily apparént thai
responéible aufhorities had not kept paée With the probléms
,brought on“byLingreased populatibn, qrbanizétioﬁ.-and indus-
triaiizafion. | |

" In 1964‘under the provisions of the Boundary and Waters
' Treaty the Governments of Canada and the-United States request-
ed the 1.J.C. to find out if the treaty was being violated with

respect.to pollution and if it was, to what extent, by what caus-
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es, and in what localities is such pollution taking place, and
what remedial measures would the I.J.C. recommend,

The Commission responded Witﬁ a three volume, 800 page re-
port in 1969 aﬁd pubiished a summary report in 1970. With re-
gard to the cqnneeting channels the Commission recognized: the
Detroif River.is by far the greatest source of contaminanfs'to
Lake Erie and that the highly industrialized Detroit-Windsor
area is responsible for most of thé waste input. The Niagara
Ri#er contributes over one-half of the pollutants going intb
Lake Oﬁtario and that pollﬁtants from Lake Erie'outflows are
augmenied by lécal sources in the Niagara Basin, Organisms
that are dominant in enriched wastes were evident at inshore
locétion#vsuch as the mouth of the Niagara River. Bathing
beaches in'thé Detroit River and ﬁear Buffalo are a direct
hazard to health. Thé highest coliform, fecal coliform, and
fecal streptococcus densities in Lake Onta:id‘were recorded near
the ﬁouth of the Niagﬁra River indicating that the river is re-
sponsible for much of the degradation of water‘quaiity at this
location; In 1969 more than 1000 barrels‘of”Oil were being dis-
charged daily into the Detroit River. In 1967 more than 29 ﬁil-
lion pounds of oil were discharged‘into the Upper Niagara River.

0ils discharged by industries to the eastern end of lLake Erie and
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the Upper Niagara River not only destroy wild life on the Niag-

ara, but may also kill waterfowl in Lake Ontario 100 or more
. 34
miles away.
In summary, answering the requests referred to the I1.J.C.

in 1964, the Commission concluded that:

",,.the waters referred to (Lower Lakes Basin) are being
seriously polluted on both sides of the boundary to the
detriment of both countries and toc an extent which is
causing injury to health and property on the other side
of the boundary. On the basis of transboundary move-
ment.,..the commigssion concludes that contaminants orig-
inating in one country do move across the boundary and
degrade the quality of the waters in the other country...
the Commission finds the polluted waters lakewide in ex-
tent; that the two principal causes are wastes discharg-~
ed by municipalities and industries into the above water§
in all jurisdictions which share these boundary waters," 5

The Commission went on to conclude that "The contribution
of very large quantities of pollution materials from heavily
industrialized areas such as those along the St, Clair and De-
troit Rivers, tﬁe Maumee River, thé Cayahoga Ri#er. the Buf-
falo-Niagaré Fails. Rochester and Hamilton-Torbnto regions has:
Qaused eutrophication of the lower Great Lakes; depleted the
dissolved oiygen in the hypolimnium of the lakes; induced ad-
verse biologi;;l changes; been éartially responsible for the
dramétic changeé in fish population; caused bacterial contami-
nationalong'the shorelines; increased the accumulated dissolv-
ed solids and wastes in the lakes; increased water treatment

problems; impaired the recreaticnal and aesthetic values of the



70

Lakes..... The Upper Lakes and tﬁe connecting channels of the
Great Lakes, particularly the Detroit and Niagaré Rivers, have

a prof0und effect on the water quality of the iower Lakes, Thus
it is incumbent on both countries, as a matter of urgency. to
take appropriate action to preserve and wherg necessary‘ehhance
the quality of a1l the boundary waters of the.Gréat Lakes System

and its tributaries."36

In addition thevGreaf Lakes Basin Commission, in late 1971,
in its ‘'Framework Studies on Lake Erie and Léke‘Ontario' summa-
rize their planhing subarea 4,1 as “"the blanning subarea includ-
es that portion of Lake Erie within Michigan, the Detroit River,
Lake St. Clair. the St. Clair River,... The’upper 10 miles of
the Detroit River, from Lake St. Clair to the junction of the
Rouge River is substandard ih quality due to high coliform den-
sities and iroh concentrations; the.lower 20 miles of the De-
troit River from the junction of the Rouge River to Lake Erie
is decidedly substandard in water quality.... displaying excess-
ive levéls of coliforms, phenols, toxic substances, nutrients,
suspended solids, and residue. Objectionable color, oil, and
debris are alsblpresent." The GLBC describes planning subarea
b4 és "the planning subarea including Erie County, Pennsylvania,

and the New York Counties of Cattaraugus, Chautauqua, Erie, and
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Niagara. The lower five miles of the Buffalo.Riier is severely
degraded by méjor municipal and industrial waste discharges;

- high ammcnia._phenoi, and chloride'concentrations are~present."37
The conditions of the Niagara River are summarized by the GLBC
as follows: "The nutrient-laden waters of Lake Erie, wastes from
.tﬁe industrial complex along the Buffalo River; and direct dis-
charges from'municipalifies constitute the méjpr pollution load
to the Niagafa River, Excessive growths of Cladophora in the
Niagara River, along with algae from Lake Erie and the Upper
-.Niagafa River tributa;ies.‘form large accunulations below the

Falls."38

It is véry clear that the desires and goals of past gen-
_erations toAprotect water quality in thevGreat'Lakes System in
general and in the Detroit and Niagara Rivers‘in pérticular

ﬁave not beénArealized, The meésures that were anficipated_to

be effectivé in contfdlling pollution and enhancing water qual-
ity were not successful, It is readily agree& that the measures
ihcorporated over the yéars have been partiaiiy successful, that
is to say conditions today would be far worse if no control meas-
ures had been implemented over the past 63 years. However, the
facts remain, and the evidence is clear, that past attempts héve

not kept pace with population growth, urbanization, and industri-
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alization; tﬁaf the envircnment desired has‘ﬁot.been obtainec,
even though that desire has existed for ovef.sb years. In
summarizing this section the following points are evident:

1) The Lower Great Lakes have declinedvin éuality over

. the past 60 years,

2) The connecting channels, particularly‘the Detroit
and Niagara Rivers and their respective drainage
basins are significant determinants of the quality
of water in the Lower Great Lakes and ﬁave been at
least partially responsible for the decline in qual=-
ity.

3) Past:control measures have not kept pacé with pollu-
tion problems.

4) What was said was not done; that is, Qovernments or
responsible aggnéies have not been able.to conform
tO'A:ticle 4 of the Boundary and Waters Treaty,

One may ask why haven't the desired goals been met, Why
hasn't the water quality in the Niagara or any‘other place in
the Great Laké System been restored,

Part of the answer may lie in the changing objectives,
Problems were never perceived to be as acute as they have be-

come; planning did not extend far enough into the future: more
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imp§ftantlyg_stiil,: either plahning was not}@oﬁe at all or fof
,6ﬁe'reéson_or énothef plans that did exist wé:esngver fully im-
pleménteéaA B | o
R The.primafy objectivé.of the I.J.C. reﬁo:t éf 1918 was to
eﬁsufé_safe’drinking water supplies or in other words prevent
bacfefiai coﬁtaminatioﬁ.. As late as 1950 tﬁis rather simple
objeéi@ve éfill had not‘beén met, Also between 19lé'and.1950
:”iittlékan@eranas'given-to indﬁéfrial wéste§ qr_t§ wastes that
; "c'a‘n{:ribﬁte other constituents to the i-eceiving stream,
".."ip.i950.fﬁe Goyefnménts of:both countriesiétarted to réff
éogni?g:thétconfiﬁuéd urbap‘énd induétrial'expansion was out-
pac:mg pollution control attempts, In the 1961 I.J.C. report
'fuligréébgnitioﬁ ;f.indﬁstrial wasfes was giveﬁ, A greater'e@e.‘
‘ pﬁasis wgésbégiﬁging'to}bécomé'evident as to the coﬁplexities f'-

) - [ )

"éf‘thé ;n&défrigl pdliutioﬂ problem, In addition to bééterial B

_ éOnfémigéfi§ﬁ §Aenolé. ammonia compounds, cyéhides. oils, waétés
’-nlfrom navigatibn; ;nd dredging wére recogniiedtas requiring caﬁ§4,u
ful pl;hning'to avoid interference with the brdper use;of thé
éohnecting'channels;vthe'full scope of the prbblem was still to
’ be récognized, The objectives at thisftimé were to provide pri-

mary treatment for all municipal wastes plus specific objectives

for.stfeaquuality of a coliform densify of 2400 organisms per
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100 mi of'watér; phentl concentration limits of én éterage of 2
,ug/i and a maxlmum of 5 ug/l. As of 1967 the I. J c. had estab~
llshed the above obJectlves plus crlterla relating to pH, iron,
odgrvéroduqlng substances, oils and floatlng_sollds. and highly
tokic Wastéétéuch as cy#nideé aﬁd chrtmium.’;With regaré:to
hlghly toxlc wastes nt speciflc crlterla was set. only that "ad-
équate protect1on should be provzded for these wastes if sub-
stances hlghly tox1c “to human. fish, aquatlc. or w1ld11fe are
(to be) eilmlnated or reduced to safe 11mits.ﬁ39 The lack of =
-speqifig;objectives'can bg attributed to lack'of ﬁnderstanding:'
. at that%tin'xé 61"‘the true nature of toxic materials in the food
phain;}élt:ié.also hdticedhthat’mercury was not mentioned. As
late és’léééaéqientist$ believed that mercury'was a fairly sta-
-bigﬂcomptﬁﬁ&,and coﬁid remain tied up in_bottom sed;ments, To
| suﬁpbrt {tilliig:b'eliéf ;toscié'le'ireis ofﬁ‘mer'cury'in"s*c. Clair River
”water sampies had never been above acceptable}llmlts. Then in.
| 19?0 the mercury scare erupted 1n the St. Clalr Rlver-Lake St.
' Clalr a:eas.: It was then learned that-mercury could accumula-
tiVely'manifest.itself in certain types'éf fisht This, again
ié evidencevdf'the lack of true:understanding:of the physicalg
‘¢ﬁemical. and biological nature of industrial waste materials.,

In 1970 the 1.J.C. proposed new water quality objectives
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for the Great Lakes and connecting channels, These objectives

were:

"General Objectives:

(a)

(o)
(e¢)
(d)

(e)

free from substances attributable to municipal, in-
dustrial or other discharges that will settle to
form putrescent or otherwise objectionable sludge
deposits, or that will adversely affect aquatic
life or waterfowl,

free from floating debris, oil, scum and other
floating materials attributable to municipal, in=-
dustrial or other discharges in amounts sufficient
to be unsightly or deleterious,

free from materials attributable to municipal, in-
dustrial or other dlscharges producing color, odor
or other conditions in such a degree as to create
a nulsance.

free from substances attributable to municipal, in-
dustrial or other discharges in concentration that
are toxic or harmful to human, animal or aquatic
llfe.

free from nutfients’derived from municipal, indus-
trial and agricultural sources in concentrations
that create nuisance growths of aquatic weeds and
algae,

Furthermore, no substance should be introduced into these

waters unless reasonable éfforts have been made_to ensure that

it will not lead to the violation of any of the foregoing ob-

jectives.,

Specific Objectives:

The Specific Objectives are for the receiving waters except

in the restricted mixing zones at outfalls. (The periphery of

the restricted mixing zones should be prescribed by water pollu-
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tion control agencies),

(a) Microbiology (Coliform Group)-The geometric mean of

(b)

(e)

(a)

(e)

(f)

(g)

(h)

not less than five samples taken over not more than
a 30-day period shall not exceed 1,000/100 ml total
coliforms, nor 200/100 ml fecal coliforms in local
waters,

Waters used for body contact recreation activities
should be free from bacteria, fungi, or viruses that
may produce enteric disorders, or eye, ear, nose,
throat, and skin infections, :

Dissolved Oxygen-In the Connecting Channels and in
the upper waters of the Lakes not less than 6.0
mg/l at any time; in the hypolimnetic waters not
less than the concentrations necessary for the sup-
port of fishlife, particularly cold water species,

Total Dissolved Solids-Less than 200 mg/1 in Lake
Erie, Lake Ontario and the International Section
of the St, Lawrence River; in the St. Marys River,
pending the results of a study of the Upper Great
Lakes, a level of total dissolved solids not ex-
ceeding that of 1970: and in the other Connecting
Channels a level consistent with maintaining the
levels of total dissolved solids in Lake Erie and
Lake Ontario less than 200 mg/1.

Temperature~No change which would adversely affect
any local or general use of these waters,

Taste and Odor-No objectionable taste or odor, Phe-
nols desirably absent but not to exceed a monthly
average of 1.0 micrograms/l. Other taste and odor
producing substances absent,

pH-No changé from the range of levels, 6.7 to 8.5
which now exist,

Phosphorous~Concentrations limited to the extent
necessary to prevent nuisance growths of algae,

weeds and slimes which are or may become injuri-
ous to any beneficial water use., (Meeting this

objective will require that the phOSphogus load-
ing to Lake Erie be limited to 0,39 g/m</yr and

the phosphorus loading to Lake Ontario be limit-
ed to 0.17 g/mé/yr).

Radiocactivity-Elimination of radioactive materials
to the extent necessary to prevent harmful effects
on health, Pending the adoption of more stringent
limits, in no event is gross beta activity to ex-
ceed 1,000 pCi/1, Radium=-226 not to exceed 3 pCi/1
and Strontium-90 not to exceed 10 pCi/1.
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Additional Specific Objectives - When rEQuired. appropri-
ate sfecifié oﬁjectives will be established for water qﬁality
parameters inc;ﬁding but not restricted to toxic materials,
‘0ils, and heam‘fme‘l:a.l'e:."a'0 |

fhe basic changes’in these new objectives from the previ-
ous objectives were in the coliform group with a new objeétive
being 1000 organisms'per.loo ml of water, dissolved oxygen of
6.0 mg/1, a total dissolved solids limit of 200 mg/l, tempera-
ture criteria;la new phedol maximum of 1.0 micrograms per litre,
a:phosphéféus.objective. radioactivity limits, and the recogni-
tion éf establishing specific objectives foerther parameters
in the future.

The Executive Agreemént between Canada and the United States
on Greaf Lakes watérquality signed in April 1972 basically adop-
ted the 1970 ﬁatef quality recommendati§ns éf the 1.J.C. with re-
gard 1;6 ;hic;-obiology, dissolved oxygen, total dissolved solids,
pH, and iron. The Agreement did not set numerical specific ob-
jectives for faste and odor, phosphoroﬁs and'radioactivity, al-
thdugh generai criteria were set forth for theée contaminants
in the Agreement, |

The Agreement also stated interim general objectives for

temperature, mercury and other toxic heavy metals, persistent
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organic contamihants. settalable and suSpendéd ﬁaterials, 0il,
pétro-chemicéls, and immiscible substances.

In signing the Agreement the Parties agreed to consult
within one year‘from the date of entry into forée of the Agree-
ment for the pﬁfpose of considering specific water quality ob-

jectives for the following substances:

Ammonia Lead
Arsenic ‘ Mercury
Barium Nickel
Cadmium 0il
Certain Organic Chemicals Phenols
Chloride Selenium
Chromium - Sulphate
Copper Zinc
Cyanide

Fluoride

Beyond the International Agreement there ié a move on the
national level for more stringent pollutibn cbnfrol requirements
such as the Mugkie and Blatnik Bills, Legislation such as these
‘will move objectives even higher.

.Implications for the Study Area'.

What impiiéations does this chapter leave for the study
area?. First,-although this chapter mainly concéntrated on wa~
ter quality, it revealed that the entire study'area is plagued
with pollution of all the primary resources. Second, the his-
torical persﬁective on water quality revealed:that past control

attempts have not been adequate to provide the water quality de-
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‘sired; have not‘begn édequate to keep pace with prbanization and‘
 industrial e#papsion. Thi?d. the goals and objéctives for water
quality ha?e:be¢n énd aie becoming ever more.stringent. aé more
information}to;thé effects of certain wastes on the water envi-
:onmenf aré ﬁeing discovered or suspected;» A‘catch-up game is
»beihg playea fo confofm to pfevious objectives while objectives
are éénsténtlylbeingksét higher. Al%hough this‘hisforieal per-
spéc{ivé wasiﬁpt limitéd éolely to the stﬁdy afeg.:the study
~area is no ekception ahd c°nfofms to the pgrspective.
One may'ask what:significance the perspeétive on water'qual-
; a oo S
ity has on other ségménts of the environment and for the future
in,t#e s£udy are;.' In trying to combat ofher-fsrms of pollution
rgépgﬁsiblg-agencies in thg study area must recognize that some
better form of management must be implemented or the road to re-
sforing %otélénvirbnment qﬁality may be much like the one fol-
iowed in the éase of‘water pollution control, 1In planniﬁg fo
ﬁro?iée thégquality of environment desired fOf'the future, re-
VSponsiblé'agénciés,must recognize that objecfives ahd goals for
the désirévaQality will be continuously upgraded. much in the
,samé way as they héve for water quality, and that they must
plan ahead in anticipation of such changes.

Historically progress in pollution control hés lagged in |
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meeting étated rquirements.' It appears that it has always been
.relati#ely‘easy to set the objectives, but that'it has been very
| difficult tQ carry these objectives'to committﬁent.

The attémpts to determine and set objectives, although in
some cases it has been painstakingly slow.}is tq be applauded.
The éctiqn’on‘implementing these objectives has béen disappoint-
ingvat all‘leVels‘of goverﬁment, Federal, Provincial, Stgte. and
local, fhe ;oncepts have come about, particularly in the past
decade fathep_readily. agreements have been reached on the con-
cepts;.hoﬁever} if paét history has anything to tell it will tell
that éctual committment has lagged far behind the agreement 6n
éoncepts.: How‘1ong can the people in the Niagara Frontier af-
ford tp waif bétweén the setting of objectives and the implemen-
tation of programs? It hés been sta£ed that the decade pf the
70's may bé the last chance to retrive the envirénmeﬁt. Can
the people of the Niagara Frontier therefore afford to wait 10,
20.>30 or more years‘for abtﬁal implementation Qf programs?

To femedy'the situation it must be decided what the study
area will be like in the future, what pressures this will cre-
ate on the environment, what type of environment is desired by
the people in the area, and last, but most important what meas-

ures are necessary to most effectively and efficiently bring

:
!

|
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about the desired results.

The‘reméinder of this study will largelj,concentrate on the
measures forvéffective and éfficient environmeﬁﬁal management at
the loﬁéét aﬁd“péfhéps the most»importaﬁt 1e§ei o£jgoverhmen£;
the local'levél. _This_is not to downgrade th§ importancé of
other‘léve;s‘qf govérnﬁéﬁt;‘butﬁis'Aééﬁ€~£o concentféte étudy
" on the level where the ahctjion» is in managing the total urban

physical environment.



1,

82

REFERENCES
CHAPTER II

Erie and Niagara Counties Regional Plannlng Board, Initia
Envxrgnmegta; Study, (Grand Island. New York. June 1970),
pDp. “390 .

Ontario Department Of Treasury And Economics. Regional De-
velopment Branch, Design For Development Niagara Region

' SSouth Ontarioz. (Toronto. Ontario. June '1970), p. 106,

l

International Joint Commission, Pollution Of Lake Erie,

Lake Ontario, And The International Section O0f The St,
~ Lawrence River, Summary Report 1970), pp. 144-149.

Executive Agreement Between The United States and Canada con-

cerning pollution of the Great Lakes szgned in Ottawa in

f April. 1972,

10,

11,

12.
13,
14,
15.
16.

Internatlonal J01nt Commission. Lake Erie-Lake Ontario Adv;-
sory Board, T
(August. 19717, P-

09. Cit.' lo : . . ) .
Ph1111ps Planning and Engineering Ltd., E nvironment Research
And Analysis, Report No, 3 (St. Catharines, Ontario, Region-

al Municipality of Niagara Official Plan Studies. November,
1971)0 - Pe 3 -26.

Op, Clt;ieSv PP. 9‘18?

International Joint Commission, Sa es Jarding Bound Water
Qualltx. (Summary Report, 1961). |

_EA_QAEL' 5, pPp. 59‘60o
Ib;dol ppv 60"61.

0D Gites 3» Du 47.

Ibid.s Pe 51 |

Federal Water | Quality Administration. ;nvegiigat;on of Mer-
ury In the St ver- Erie Systems, (May, 1970).

Op. Cites 3o P. 51.

Ops Cit., 9, P. 22-23,



17.

18.
19.
20,
21,

22,
23,
24,

25,
26,

27.
28,
29,
30.
31,
32,
33.

34,
35.
36.
37.

83

International'Joint-Commission. Lakes Erie-Ontario Advisory
Board, Summary Report On Pollution Of The. Ni a River,
(October, 1967), p. 20, ' ‘ '
OEI Citz' 5.| Pp029-320 )

Ibid.. p-lo

Ibid.. P 25-

Floyd, Rovert, Sr. Civil Engineer Erie-Niagara Co., Regional
Planning Board, interviewed by Donald R. Kisicki (Grand Is-
land, New York), May 9, 1972.

Op, Cits, 1.

Op. Cit r.?l Po 3‘?.

Erie and Niagara Counties Regional Planning Board, "Progress
Report On International Design Study,” ENCRPB Newsletter,
Vol, III, No, 5 and 6, (Nov,-Dec, 1971), p. l.

Ope Cite; 9s | | |
International Joint Commission, Final Report Of The 1,J.C.

On The Pollution Of Boundary Waters Conference, (Aug., 1918).

Internationél Joint Commission, Report Of The 1,J.C. On The
Pollution Of Boundary Waters, October, 1950. .

OE. Cito| 3’ ppo 1-20

OE' Citc' 9| Po 175

Ibid., p. 21.

0 Citeo 34 p. 4.

Op, Cit., 15.

International Joint Commission, Lake Huron-Lake Superior=
Lake Erie Advisory Board, Summary Re t On Pollution Of
The St. Marys River, St. Clair River, Detroit River, (sSep-
tember, 1968),

0 Cit ] 3’ pp' 54‘.1070

Ibid., pp. 136-137.

Ibid0| PD. 142-11"3!

Great Lakes Basin Commission, Great lLakes Basin Framework

Study-Appendix No, 7; Water Quality And Pollution Control
Lake Erie, Draft No., 1, Vol. 4 of 5, (Ann Arbor, Michigan,

Nov., 1971), pp. R200-201,




- 84

38 Great Lakes Basin Commission, Qreat es Basin Framework
Study-Appendix No Water Quality And Pollution

Lake Ontario, Draft No, 1, Vol. § of 5,
- gan, Feb.. 1972)| PO« ?"133.

39. Qpe Cites 15, PP/ J-H.
f 40, Qp, Cit,, 3. pp.\lhbulaq.

Ann Arbor, Nichi-



85

CHAPTER I11
MANAGING FOR THE FUTURE
Cénflicts Between Urbanization and the Environment

In the;past most of tﬁe emphasis on environmental quality
has been on‘watér pollution. The probléms of;maiﬁtaining and
Eenhanqing wafér quality are fairly well recogﬁiied and undéru _
étood although as reported earlier attempts to restorelthe_‘
water environment have only been partially suécessful. 

Because it has béen anticipated that avlarge portidn of
‘the area wili be completely urban within thé next 20 years or
so 1t is impoftant thaf the conflicts betweén-ufbéhization'and
the environﬁént be determined. This is partiéularly imporfant
when considering thét‘the Niagara Frontier cdntains many'unique
and unfeﬁéwable envirqnmental respurces such as the Ealls. the
Niagara River Gorge.‘the Niagara Escarpment, the Niagara River
'shoreline,‘tné shorelines of Lakes Erie and_Oﬁtario. tender
fruitbelts,’efé. |

After aSgéssing the current conflicts and environmental
problems in the study area the following table is constructed,
relating dégree of u;banization to compétibility with the en-

vironment.
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TABLE 4

Tow MED, HIGH
| InNT. INT. INT,
URBAN URBAN | URBAN
- koo- | s00- 1000- | 1999- | 10,000
POP., PER 5, MILE K99 | 999 1999 | 9999 '
| Hrcx QUALITY AIR |2 2 3 3 b
HIGH QUALITY WATEﬁ. 2 3 3 4 4
MAJOR WATER BODIES |2 2 2 3 n
WET TANDS 3 n N L 4
|sTEEP SLoPES L 4 y 4 "
VEGETATION 2 2 3 4 4
NATURAL AREAS 2 3 4 i L
MINERAL DEPOSITS |4 4y 4 N L-
SCENIC FEATURES 3 3 4 4 4
FISH & WILDLIFE HAB|3 3 4 - 4
CROPLAND 2 3 y 4 "
ORCHARDS 2 3 3 " 4
1 - highly compatible
2) - éene‘rally -compafible‘A‘. N
3 ‘-. generally conflicting -
4 - strongly conflicting
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In the chart the categorles of highly compatlble. gener-

ally compatlble, generally confllcting, and strongly conflict~-

1.

' ing are defined as: ;“x

Highly Compatible - a high.quality environment can be

~ maintained with little public action on a simple, low

cost basis. Preventive pianning is needed to ensure

that the area does not drop to one of theﬁofhervcate-

gérieé.- Geherélly._highicdmpatibility.will arise

- where areas are rural in nature with few man made

- 2.

3.

features,

Genéfally CQmpatible‘-AMaintenance of a high quality

environment requires some public action to keep un-
_évoidable conflicts to a minimum; Preventive planning

important but :emediallplanning becoming a factor,

Generaily;cdﬁfiicting - Maintenanée'qf a sﬁitable_en-

vironment requires high expenditures, considerable pub-

lic action, legislative, administrative, and fiscal mea-

sures.".Som¢ opportunities-for preventive planning have

already passed; remedial planning is most important.

This type:of'cdnflict occurs in suburban areas facing

urbanization; urbanization and suburbanization in areas

where natural features predominate,
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4, Strongly Conflicting -~ Areas where it is already diffi-
cult_to’protect ecological values, Environmental pro-
téction_will require maximum public éction, majpr leg-
islative, administrative, and fiscal measures. Preven-
‘tivé planning is almost entirely precludéd, urgent need
for remedial planning and implementation. Coordination,
gducatidn. deménstration projects, and gitizen involve-
menfvare crucial. These conflicts will occur in areas
wheré urban development is proposed for}natural areas
of high ecolqgical value,

T§ determine the ériticality of the conflict between ur-
baﬁization and the énvironment it is necessary to determine
what tﬁe current ﬁopulation densities are, wﬁat*the predicted
srowth trends and resultiﬁg densities will bé»Within the next
~ few decades, wﬁere this groﬁth_is taking place, and the nature
of the envirohment that will be affected.

On the UQS. gside the Erie-Niagara County Region contains a
total land area of 1,550 square miles, fhe'fegion supports a
pépulafion in excess of 1,3 million people wifh the greatest
urbah concentfation in the western portion of the region in
northwestern Erie County and southwestern Niagara Cbunty.

In 1965 the following population densities per square mile



‘were reported.

_TABLE 5

| POPULATION DENSITIES ERIE-NLAGARA COUNTIES

Densitiés
(Persons Per
Sq. Mile)

P

20

0-499 [ 500

-999 {1000-1999

1999-9999

10,0007

Towns & Cities
In Range ’

11

Area In.
Sq. Miles

409.6 .

L”Bn

117.3

4

89.6

1.4

By 1990 Erie and Niagara Counties are'projectéﬁ to havg the

‘;foilqwipg pbpulgtioh densitiés per square mile.

| TABLE 6

~ PROJECTED DENSITIES

3

)

i

|Densities | 200-49d 500-999{1000-1999}1999-9999 10,000"
Towns & Cities| . 9 o 2 -9 1
Proj. for Range] ‘ ‘

. Area'In Sd;._ o L ‘ S L

(miles o p54.3 0 pola | s1.2 [165.2 fLl.4

“l§  The_di:éétion fhat this‘growth will take is shown in Figurej

10, The Figure shows that there are three 'growth poles’. Fig-

ure 11 shows_the apprpximate'extent of pqtéﬁtially urbanized

areas by the year 1990, By_comparing the régiohal growth trends

and urbanization pattern with Figure 12 which shows high priority

problem and protection areas and second order environmental prob-
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lem areas, it can readily be seen that much of the current and

projected urbanization pattern will occur in environmentally

conflicting areas, It also should be noted that much of the

projected gfdﬁth will ocecur along the Niagara River and eastern

Lake Erie,

On the Canadian side the Regional Municipality of Niagara

contains a total land area of 718.4 sq. miles Supporting a popu-

o 7
lation in 1971 of 345,012,

in Figure lj_and'the population and area of each jurisdiction

within the Regional Municipality is shown in Figure 14,

The extent of urbanization is shown

As of 1966 the following approximations of population den-~

‘sities and areas of each were:

TABLE 7

POPULATION

DENSITIES RMN

Density Persons |

Port Colburne

Per Sq. Mile |30-99  [100-399 400-1499| 1500-4999 | 5000"
Area In Sgq. : :
Mile 1 oo 210 382 © 48 62 16
Jurisdictions | Wainfleet|Niagara- Niagara|[St. Cath-
Containing Den- | West Lin-|On-The Falls Jlarines
sity In Range | coln Lake - |Welland
: Pellam

Lincoln

Grimsby-

Thorold

Fort Erie

The Table reflects

ity of land area within

the population densities of the major-

each area municipality.

There are al-
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so density coﬁcentrations within most of the jufisdictions that
represent pockets of highér density concentrétions.

Although the area municipalities in RMN héve not been pro-~
jected for future population denéities as ha#é been areas in
Erie and Niagara Coﬁnﬁieé,_insight can be gained by observing

the population projections for some of the larger area munici-

palities,
TABLE 8
'POPULATiOﬁPROJECTIONS FOR_SOME MUNICIPALITIES IN RMN®

1966 1970 1991 . 2001
—_— : 324,917 335.698v 469,568 525,167
ggfisOf Ni?%?ra 61;898 ."464,043 100,‘:‘834 1if,834
City of St. L _ | j’ o
“Catharines = 99_.5936 105,403 186,547 219,676

City of Welland ﬂl,428 43,583 98,961 11 10

Total 3 Cities 203,312 213,029 386,342 453,220

If theéé figures are assumed fo be_correét; then it is rel-
ativély_clear that the growth of the entirebRMN will be located
in théSe aréaHmunicipaiities.

This gfowth will manifest in three ways;'the major occur-
rence dependihg on actual land use control uséd'in the region-

al municipality. First, some of the urban areas may shift in
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. area while‘reméiniﬁg in the same density rangg, second, the urban
aréas may shift int§ a higher density range, tﬁird,'or what is
more likely-fo happeﬁ is a combination of the first two; i.e., in-
crease in population denéity, and increase in,higher density areas.
bAlmost certaihlj é prpportion of the lower deﬁéity areas will move
up into‘a higher density range. Based on current trends the popu-
lation increase will loéate.in the low and médium intensity rang-
es or population densities of 400-~1499 and 1506-4999 personé per
square mile'respectively and near the three largest area munici-
'palities.. Making rough,aséumptions assuminé 50% of the project-
ed incréase‘ﬁill iocéte in éachAof the two density ranges, and
" using as averége'density of 900 persons per sq., mile (p.s.m.)
vand 3.600 p.s.m, for the two ranges, the areas of the two den-
sity ranges will increase by 122 sq. miles and 37 sq. miles re-
spectively for the low and mediun urban intensities.

| Although fhe above analysis shows that fhe main growth dur-
ing the nextvtwenty yeafs will take place largely in the north-
east and east sections of the regional municipality the growth
cen¥efed on the-north just west qf the municipality cannot be
neglecte'd; | The towﬁs» of Saltfleet and Hamilton, represent high
density concentration and start an arc for population concentra-

tion in the Niagara Region which follows the Lake Ontario shore-
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line fromvHamiiton'td St. Catharines and then‘cﬁrves toward Niag-
ara Faiis’with a secondary axis runﬁing glopgtthe Welland Canal.
The line‘qf p@tulation.co§centratioh is shown in Figure 15, This
arc mentionéd»above‘is part of a larger afc‘that forms part of
thév"Golgenbﬂérseshoe“_which_extends from Toronto on through Buf-
falo-Niagara Félls to Rocﬁester. |

Figﬁre 16 shows the extént‘of urban déyeiopment along with
the extent df,prime agricultural 1ands‘(Mainly tender‘f#uit soils
reported‘ontearlier)\gnd'natural areas. It is évideht that the
»mainvgfowth'étfeam wiil be iﬁidirect.ctnflict with these primé ,
agricultutél lands.“Reférring back to the section“on the pollu-
.tlon problem it is also evident that the main populatlon growth
will occur in areas that are already subJect to air and water
pollution.’t. |

If we look at both sections of the. study area in the total
'vcontext what 1s happening is readily v1sible. The western por-v
. tion of the Unlted States section is becomzng more and more ur-ﬁ
banizgd at the same time as the eastern portion of the Canadian
study area particular;y in the north. These type of growth pat-
terpsvwiLl'almost nggaésarily create more and more pressures at
points where the value of the environment is most important such

as the Niagara River, affected portions of Lake Erie and Ontario,
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the Escarpment, prime agricultural lands, etc.
| Regional Goals

Listing the goals of-the region will help to c¢larify the
impact between what is desired and what is happening. Without
goals that are‘clearly defined one could say, "so what', to con-
flicts between urbanization and the environment,

The physical environment comprises all thbse natural and
man-made elements and their interrelationships whiCh shape man's
physical surroundings and the quality of his life. The goals
for a physical environment are to advance the social and econom-
ic well-being of its citizens, to provide physically and aesthet-
ically favorable surroundings and to achieve a balanced ecology
of man with nature. For the Niagara Frontier these goals can
only be achieved through providing clean air and water and an
orderly pattern of land use and population settlement. The fol-
lowihg goals reflect a search for an enhanced quality of livabil-

ity, a concern shared by both portions of the study area:l1

1, Economic Development Goal aimed at assiSting the Niagara
Region to ifs full potentiai for economic developmeﬁt.
In the_RMN this goaluincludes reducing out-migration and
increaéing in-migration where necessary. In Erie and

Niagara Counties this goal includes diversification of
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the economic base for reasons of environment as well as

economy.

Iransportation Goal aimed at providing increased access-

ibility between urban and rural communities in the eco-

nOmiC'moﬁement_of‘goods and people and increased access-
ibility between urban centers and natural resources, rec-
reétién areas, airports, etc. In Erie and Niagara Coun-

ties this goal includes drastically reducing transporta-

~tion pollﬁtion, révitalizing public transport, and pro-

viding transportation corridors that will route future
ﬁajor'highwéys. rail lines.and'pipelines together between

urbah areas to significantly reduce the negative environ-

| mental effects inherent in the region's transportation

.

sysfem. In thé RMN this goal includeé brqtecting the
9cenicinature_§f areas of outstgnding natural beauty,
paiticularly al?ng highways.

Environment Goal aimed at conserving the regional envi-
ronment in a manner which will provide the optimum liv-

ability for current and. future generations. This goal

‘transcends'all other regional goals and involves solv-

ing environmental pollution problems of all forms,_con—

trolling urban areas and those of ecological value., The
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goal calls for the reduction of air, water, 1and,.noise,
and scenic pollution; reduction of‘environmental pollu-
tion by cheﬁicais, pest controls; and protection of fish
and wildlife and their habitat. Thié goal indeed is |
shared by both sides of the Niagara River. In Erie and
Niagara Counties this goal included régionalization of
- solid waste‘disposal.

L4, Recreational and Cultural Goal aimed at enhancing the op-

portunities for residents and touring visitors to attain
maximum recreational enjoyment and cuitural enrichment
ih the:usé of leisﬁre time. This goal includes the pro-
vision 6f open space. In Erie aﬁd Niagara Counties this
ébal’includes providing facilities for all residents in
the region including ce£tral citybgrdups; a provision
tﬁat hﬁs‘been 1ackiﬁg up to the present time,

5. Uﬁilitz Gbél aimed at providing a coordinated system of
.public utilitiéé and services in apﬁrobriate locations
based upon servicé‘area needs and development priorities:
to impfove the quality of treatment in public water and
_sewer s&stems in the region, and; tovestéblish priorities
for the provision of utilities and their future exten-

sions. This goal is shared by both portions of the study
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area,

6, Land.ﬁse Goal aimed at protecting an& preserving ﬁoth thé
agricultural activity and the natural environment in the
ruralvafeas qf the region: providing a sufficient amount
of housing‘for:all residents in the region while recog-
nizing‘the haﬁardg, limitations and advantéges of the
,Reéion's‘natﬁral physical features in the planning of
residential areasj concentrating ufbanization in selec~
téd‘centers; and halting the spread of further deterio-

':‘ ratioh-and 5lighf}‘

Sincéﬂthe Niagara River is the most important environmental
resource it is £itting to also mention goals specifically aimed
‘at‘solvihg fhe River'é probl;mé. The following, then, are goals
»for the Niagara ﬁivera
| —Presérvation of the scenic beauty of the River, Falls, and

Gquéj

';EXpansioh andgiﬁiensification of shoreliné recreation;

-Iﬁproved public’access to the river; |

;Improvement of the quality and scope of}commercial develop-

ment along the‘:iverf :

' fHeighten public awareness of the historical heritage of the

river,
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- Implications
Reférring back to the chart relating degree‘of}development
:to thé environment it is clearly evident fhat the population
'denéitieé oh(béth sides of the Niagara River will increasingly
move into ranges that either generally conflict or strongly con-
flict witg all types of the environmental resources, Moreover
‘the growfh is_taking place in areas alregdy sériously-environ-
menfallylbo;iutéd.

Bééed on the historical perSpegtive on water qualify and
noting tﬁg laék»of success with solv;ng the problems in,this
Qhe narrow éctivity thé necessity for better bléﬁning, both
preventive and remedial.vénd for imprbved'législative, adﬁin—
| istrati?e. and fis&él measures, to both prevent ahd remedy con-
:'flicts iﬁ other areas of environmental concern are clear.

The,éreat need for the gbove meaéures,ﬁlus fhe_need for
éoordinatioﬁ of serviCes, and‘citizen inéq;vement may lead to
some questipné as to the adequacy of the currenf system of
'planniﬁg and government at all levels to cope with present and
future conflicts between urbanization and mainfaining a high
quality environment and hence high quality of.life. If, as in
water quality control, the system is not operating as best it

could, then what type of reform is necessary, what type of ob-
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_'stééléé_must be qverébﬁetp ingtitute such refofm; and how can
the s&stem,bést prgvide for the environment desiréd at présent
and in the futuref Aithough population growth:in the area is
morellikely‘to_ﬁexsteady fhan eiploéive; such growth will econ-
%inué to place preésures upon'tﬁe unique environment §f the
Niagaf&vabntief. on éervices ahd governménts capabilities to
pian‘fbr fhe avoidance of:confiicts. A strohg form of local
ggvernméntvisbessentiéi to provide the necessary physical and
soéial sepyices. leadership.;and planning.
| fiAs in thé §£sé;of vateflquélity éontrbl bfbgress has always
ﬁeen‘liﬁiiedibeéaﬁse'many govérnmental agenpies sﬁare responsi-
| biiitiésin%hié'area. iThe success of any plan or brogram. re-
iating to‘fhe ehvironméﬁt, is based on its gbiiity to haﬁdle
matters:oﬁ'a broad and poﬁprehehéive basis, This is inherent
iﬁ the mere natu%e of'the ecolqgical‘Cycle. Piécémeal attempts
tb solve‘p?oblepéligy be succeésful in bringing oﬂe segment of
.the environﬁent in line with society's goals at the cost of oth-
er sééments’of the environment. In othef words when problems are
handled on a piecemealvbasis the gains from some types of pro-
grams may.ﬁot outweigh the losses to the region as a whole,

And what about society's goals? The general goals have been

stated by responsible goal setting agencies on both sides of the
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Niaga:a River.  In addition both sides have -further refined these:
goals into'mo?e'specific objectives., Furthermore, the gdals:and
objectives, if they follow the pattern of water quality, will be
expanded and éet higher. Who will implement these goals and ob-
jectives at the loéal level?

| Small scale loca; governments afé ill-equippéd either to
p?eveﬁt of'to éiiminate environmental probleﬁé,'or to meet de-
sifed'goalé'and objecfives on.a regionéi basis, _The somewhat
widespreaduse of regioha1 waﬁer and sewer systéms is one ex-
léhple‘oftthereaiizétion of this fact. These types of regional
aﬁfhoritiéé afe rarely given any preventive poﬁers; fhey are main-
LybaSSigneé’éleén-up.tagké. boﬁtrolling énvironmental>quality and
providing for régionél needs must remove itself from a remedial
ﬁositioﬁ fé one'of:planning and managing for the future interre-
lgtea to many aspects of community government, it is evident
" that a_ffagﬁeﬁteﬁ system cannot adequately meét thé goals ahd ob-
jecti#esiih the>Niagara Frontier and is a majbf:impediment to the
speedy solution of en&ironmental conflicts. |

Té some ektent the newly formed (1970) Regional Municipality

of Niagara has recognized the problems wrought by expanding popu-
lation and urbanization and the need for some degree>of munici-

pal reform to cope with problems on a broad and comprehensive
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basis.

- The nex{ two chapters will be concefned,with government re-
form at the 1ocai level, It will discuss regibnal governments
in general; local governﬁent on both sides of the river, in-
cluding the Region_al Municipality of Niagaré; and the necessity
for some fqrm'of regional government in managing the envifon-
ment, The qhapters ﬁill include remommendations to removing
exisfing major'impediments to solving urban-environmental con-
flicts an@ impediments that are preventing the regions goals

and objectives from being obtained.
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CHAPTER IV
' MODERNIZING LOCAL GOVERNMENTS
AiREGIQNAL GOVERNMENT APPROACH
7O MANAGING THE URBAN ENVIRONMENT
The QOmmittee for Economic Development has generalized the
problems of urban America, including managing.the urban environ-
ment by‘the following statement:

“The bewildering multiplicity of small piecemeal, dupli-
cative, overlapping local jurisdictions cannot cope with
the staggering difficulties encountered in managing mo-
dern urban affairs. The fiscal effects of duplicative sub-
urban separatism create great difficulty in the provision
of costly city services benefitting the whole urbanized
area., If local governments are to function effectively
in metropolitan areas they must have sufficient size and
authority to plan, administer, and provide significant
financial support for solutions to area wide proposals.”

1
Coﬁplex problgms caused by a growing population, dramatic
technological‘changes and rapid urbanization are placing inten-
sive demands on the balanced system of national, state, and lo-
cal goVernment. It has become increasingly evident that a ma-
jor obstaclé.to solving today's problems has beén a lack of
action at the community level. A major factor for this is
that often iocal government lacks the kind of‘Structure flex-
ible enough to meet public needs., While modern day problems
‘hav¢ become]increasingly‘more complex, to a large degree, at-

tempts to solve them have operated within a framework designed

-‘for'afsimpler age. This is true particularly with prqblems re-
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lating.to the.physical_urban environment,
éitizéﬁs in metropolitan areas are confronted with a maze

of bureaucratic jurisdictions, possibly numbering a dozen or
more, vA citizen in the study area on the United States side
may‘at §ne time, depending whefé he lives, be ‘expected to ex-
efcise;an'inforﬁeﬁ control.over city government, village and
qun government, county goverﬂment, school district, fire dis-
.trict; Stfeet 1igﬁting district, sewef districts, drainage dis-
trict.-wéter district. réfuse and garbage;dis_tx_'i‘ct. park dis-
trict, heaith districts.notvtomention the.state and federal
. diétriéts an@ %egions. The baffling array of local units has
made’it.difficult.for,citizenslto gain access to p@blic.ser-
vices, to have a yoice'in‘deciSion-making. has created apafhy
in the public,‘has discourageé local action, straitjacketed
: publiéiflexibility and initiative, made regional planning only
paffly'efféctiVe. rgsglted in;a lack of progresé on ?rogfams
particularly as they involve the environment, and has placea
greater réliaﬁce on national levels.

" The overall course of urban development generally hés been
disorderly, deétrhctive._and distasterl, It is the result éf
a 'laissez faire' in land use by government at all levels, Lo-

cel- government has been marked by economic competition, exclu-
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sionary zoning, and building code anarchy. State governments usu-
ally have been passive in challenging the status quo of iocal
units. The Federal role has been contradictory. While Congress

enabted'area-wide planning requirements and strengthened region-

al bodiesg_fhe‘Federal~state highway program, FHA, and location

decisidns by various”Federal agencies have more often than not
collided with long term urban development needs, 2
The adverse combination of restricted annexatidn and unre=

stricted incorporation, the mushrooming of special districts,

limitations on the fiscal powers of municipalities, the powers

- of land use delegated to 2 multiplicity of governments aré the

result of State governments timidity to mettle into urban af-

3

The federal governmeht has sough¥ to 2id urban areas but

4‘hasionly been partially effective., In the 1930's Congress

started its grants-in-aid programs to assist State and lccal

government with their firancial needs. In the late 1960's the

” -number‘of available programs passed the 400 mark., In 1970 Gra-
- ham Watt on behalf of the National League of Cities and U.S.'
COnferenCe of Mayors,eﬁpressed doubt that anyone rezally knows

 how many Federal grant-in-aid programs exist, but that estimates

range from 500 to 1000. Thls maze of grant programs at the fed-



113

eral level makes it near impossible for local ﬁnits even to keep
tract of prégrams that exist. |
The fact that fragmentation exists at the local level in-

dicﬁtes a gtrong sense gf:home rule, Whlle this attitude is
‘great‘fotiqcai ?ride‘it also ;gsults in a failure of local
 units’£d uﬁi#e_onvmatters 6f é£§a-wide importance, such as en-
virdnme#fél polldtion‘which gndérmines the q#ality of urban
life,

| Tﬁé queétionAp;rhaps thén:is the ohé‘put forward by the
Cémmlttee for Economlc Develdpment:

"Can ex1st1ng forms of government in metropolitan
areas be modified to permit solutions of area-
wide problems and at the same time permit loecal
conmunities to manage their _own affalrs and main-

_tain their own 1dent1t1es." .

' Unless,lbcal_govérnment is revitalized,JOuf‘p01itical and
'ec0nomic’éysteﬁé; as Qe now know them, will'have'iittle.change
'té SOivevﬁublié prdﬁlems effectively. institutibhs must not
lbnly be re%i#alized t; handlé tbdéy's needs; bqt moré impor-
tantly tommorrow's. |

There is no argument whatsoever on the nee& for reform, cam-
paigns‘have beeﬁ mounted that stress the fact that the economic
and social interdependence of metropolitan areas has created

problems which can oniy be solved on an area-wide basis. The



114

type of reform is what has come under argument énd serutiny.
Sfeps Toward Reform

: Ceﬂtralizatioﬁ zg.'Deceﬁtralization

Steps teﬁards centralizing functions inte area-wide govern-
ments is not ne% to history. Cities have exganded their bound-
aries fhrougﬁjannexation. states have assumedenew functions or
taken ever eld ones, the national government has broadened its
role in demestic affairs lergely through grant programs,

.'It is érobable today that because of specialization, equip-
ment, and prdfessional knbwledge many of the 10Cal functions
eould be hanéled most efficientiy at higher le§e;s of government;
i.e., state, provinciai. or national levels_.6 But in the broad-
er term of efficiency, effectiveness. or providing for the real
needs of the community, the participation of-citizens in govern-
menf‘is keener and government more responsive fo local needs
where serviees_are provided at the local level, There is there-
fefe a conflict in a modern democratic communit& between the need
for more teeﬁﬂically.efficient service and thevneed for partici-
pation and reeponsiveness, which wi;l help achieve effectiveness.

‘Therefore, what is needed is a system that recognizes both
centralization and decentralization forces, It-must recognize

~ a larger unit to. permit economies of scale, area-wide planning
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and control, and equities‘iﬁ finance, It musf recognize a small-
er unit with.local power over fhe matters which effect the every-
day lives of‘loéal citizens, |

Fd:mg'of Govern@éntaivReorganizatidn::

One Government Approach

Anneiation{v Annexatioh‘has been the mbst cohmon ﬁeans of chang-
inggovérnmental béundaries in u;ban areas.’ In the context of
jthis_study'the terﬁ*annexatioﬁ:ié defined as the addition of un-
inco?pqrated tgrritofy.: Qn thé surfaéé.annexatibp would appear
to 6? a good dgviée?éf achieving an area ﬁidéAg0vernment; They
‘haﬁe'ﬁrougﬁf an appreciable'amﬁunt of land'undér the jurisdic-
tion ﬁf a single municipal ﬁnit.' Annexations do not however
represent a:devicg for:obtainiﬂg:metropolitaniwide services,
First, fhe§ have taken place in urban areas already containing
a’cohsiderable number of‘ﬁunicipalities'and one or more coghty
goVe:nmenté; Second, cifies tﬁa% have utilized this aevice still
contrql.only'a smalliportién of the metropolitan area, Therefore
it &oes not appear that annexation can be conéidered a means for
-prpviding area wide sérvices.8 Furthermore, there is no way to
provide a two-level system under the annexation approach,

Municipal Consolidation. Municipal consolidation (Municipal an-

nexation) is also not a viable means of incorporating area wide
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governmént mainly for two reasons: First, state laws have largely
prohibited anﬁéxation of incorporafed jurisdictions; Second, and
most important is the»fact that even if municipalities were con-
» solidated the rural sections of the region would be left unaf-
fected, Inéluéipn of the more rural areas ié of'prime necessity

in implementing land use control and resolving urban-rural-envi-

ronment conflicts.9

City-County Consolidation. City-county consolidation is a broad-

er form éf Oné g§vernﬁent approach to‘reorganization than fhe two
‘methods meﬁtiéned above, lThe process»usually consists of the com-
plete or substantial merger of county government with the princi-
pai city'§r al1 municipalities in the C6unty. The concept has
nét been ﬁéédvgxfensively. in fact, it ié only functioning in
eight ﬁetropoiitan areas. As there is a growing feeling that
many functioné can best be performed.on an atea.wide basis there
is aiso a couhterbalancing feeling, and quite justified, that
some of the gdverﬁmental fﬁnétions may be best handled by lower
units of goverhment.- Jﬁstvbecause there are a coﬁsiderable num-
ber of local governmental units in a metropolitan area does not
mean that they should all be replaced by a single unit such as
the city-county_consolidation would provide. Furthermore, city-

county consolidations are almost always a one county affair
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whereas in modern times some SMSA's are intercounty.

| In genéral. the one-government approach to area-wide prob-
lems haé largely passed its usefulness.10 In terms of handling
regional type‘situation; it is almost certain to be bypassed by

other reorganization techniques,

The Cooperative Approach

The cooperétive approach embodies both service agreements
- and metropbiitan councils. Many factors have prompted interlo-
caljcooperation throughout the past years. First, the mutuél
needs énd problems of communities faced with urban expansion,
has promptedvforming_agreéments on services that definitely
were pf ap area wide naturé and that do not pose too much of a
threat to local authority, i;e. water and sewage treatment..
Second, the cdobérative aﬁproach has béen employed deliberately
as an aligrnétive to the formation of metropolifan or regional
QQVernmenfs tha£fw9§1d‘p§se a.threat to,localauthorifyf Third,
the cooperative approach has been employed as the last means
available for SOmévsort of reorganization after all other meth-
ods have been turned down by local voters.ll

Ih general interlocal agreements may cover a broad set of
local serviées and facilities including airports, building in-

specticn, civil defense, construction and operation of public
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buildiﬁgs. correctional facilities, election.services, fire pro-
tection, flgo& control, health facilities. lawvénforcement. 1i-
brarieé. parks and récreﬁtion. personnel serviées. pianning. re-
fuse disposél. road construction and maintenance. sewage dispos-
ai and treétment. tax assessment and cdllectigh, welfare services,
and water‘supfly. |

A cdmmoh characteristic of interlocal égreements is that
they_éover onelfﬁnction between two governments; or a numberlof
loﬁer tier goverhments contracting to a higher government (coun-
ty‘level)}tb-érovide services for themf

Althoﬁgﬁ:interlocal agreements fepresent a meaﬁs for pro-
viding some functiohs on an area-wide basis there are critical
limitations to this method. The first limitation is that this
type 6f reorganization represents another piecemeal, fragment-
edvapprbach to the comprehensive needs and problems of a re-
gion.. The functions generally are limited fo only those of a
non-controversial nature. A more critical limitation is found
in their fihancial nature, In the overwhelﬁing number of in-
‘stances, théy‘involve the provision of services for an exchange
of money,lz An intergovernmental contract cannot very easily
meet the difficulty of providing services where communities

lack the fiscal resources to enter into such an agreement.
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The metropolitan or regioﬂal council of governments (CO0G)
is the newest form of institutionalized cooperation in the me-
tropolis, Sometimés called a "new political éhimal" a metro-
politan or regional council is a voluntary association of gov-
ernments designed to provide an area-wide meehahism for key of-
ficials ‘to sfudy. discuss, and determine how best to deal with
comﬁon problems. COG's are not a government, not a mandatory
organization; they are strictly yoluntary. |

The councils, which are multi-governmental'in membership
" and outlook fill a gap or need for a unifiedisﬁbkesman for a
‘ regidn; ‘State and national governments increasingly pfefer
to Aeal with one 6rganiiation than with a multitude of local
units. To an iﬁpertant degree, the national government 1is
‘ceuﬁting oﬁ the eouﬁcils and other regional plahning orgaﬁiza—
fiens'which are_a form of the councils to bring about signifi-
: cant achievemente,l3

Alfheugh it .is generally agreed that‘COG!s have produced
increasedlinter—governmental communicafions and regional aware-
vneés. judgeﬁents about its effectiveness have been divided.
Adherents ef COG's feel that they will lead to consensus while
detractors belieye that only talk will result.lh One can vigg-

alize, hbwevér, that the effectiveness of COG's will depend on
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the particular function involved. Non-controversial functions
may lead to action.thle controv;rsial matters'may result only
in discussioh._,Discussion does; however, hafé its merits and
should not 5evconsidered a negative result.

“The key-challenge is for counciis to adopt an evolutionary
rafhér;than'a~Static pattern of behavior. A basic problem in
méeting'this'éhallengelis that members of the cqunciis are tied
td primary'pélitical.loyalties'to and dutieé in their own organi-
zations.

| T&piéally; }ocal répresentatives to the council are unable
fQ bdhmit theif th.gove;nﬁents to a consensus of regional poli-
~cy;153‘

| vCouﬁéiiévalsp éompéte with other organizations for the time
: aﬁd‘interesfé‘of‘ifs membéfs. This is part of avproblém‘of re-
ppesenfétidn and‘puflic and political visibility 6f the council
as an,institutibn._]."y M

"So?fér‘councilé ofgoverpménts have tended to operate at

a‘le 1évé1_oflpublic and official consciousnesé.- For them to
be-successful;‘their rﬁles, as program producers'énd opinion
leaders in regional affairs, will have to be -enhanced. "

The Two-Level Approach

Under the two-level approach area-wide functions are allot-
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ted to an area wide government while more local functions are re-
tained by 1ocal units producing a two-tiered organization. The
majority of the two-tiered sysfems fall intq three categories;
metropolitan distriet, the comprehensive urbap»county plan, the
federation. This type of systém particularlybmeets legitimate
demands for‘centralizgtion and decentralization. The specific
arrangementé may vary to fit the economic, cgltural. and poliﬁi-
cal characteristics of each area. The two 1éve1 approach is én
alterﬁative'fo those réfcrm proponents who find a single level
abpfdach too difficult to appl&.
ngrdpolitan Distrié;s. Metropolitan districfs are the mildest
form of reorganization according to functional nature under the
two-levei approacﬁ. Their areas may be wide in‘extent and when
so may in féct be considered regional governments. ‘They are,
-howevef;'generally limited in the functions that they control,
often exerciéing control over ohly one function and thereforé
are governments of a strictly limited scope or more properly
are regionai special districts, This type of-government rep-
resents no major upheaval in the existing governmental system.l7
While the record'of established metropolitan districts is

impressive, they get the task assigned to them completed very

well, the metro districts have their drawbacks, First they are
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generally'removed from public control or access; many times dis-
trict governing'bodies are appointed rather than elected. Some
districts alléw‘ihe directors to issue bonds without voter ap-
provgl and?allow’them to annex territory through state legisla-
tures bjpaésing‘the consent of residents within either the an-
néxe&lor:annexing’areas. A second major criticism takes the
form of the iimifed functional areas of concern.18
THe pieéemgal service by sefvice solution to problems tends
. to diQide a region‘ialong functional lines rafher than to achieve
a coordiﬁatéd approaph to the total complex of problems,
‘Tﬁe'Advisory Commissioﬁ on Inter-governmental Relations has
déyeldéed fivé]cfiteria fof the evaluation of special districts
as a unit.of govei‘nment.l9 These criteria are:
1; Effectivé Performaﬁce of the Service.involved;
2. Ecoﬁomy in Providing the Service;
3. Political Réspdnsiveness§
Iu. Ffagméntation AflGovernmental and Political Responsibility;
5.‘Perpetuétion of Existing‘Governmentai Structure,
The Commission states that the last two griteria would mili-
tate against utilizatipn pf special districtswiﬁ most circum-
stanceg? The ACIR terms the metropolitan district the "cafe-

teria" approach and concludes that this approach takes far too
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little account of the need for equitable financing, functional
coordination. political accountability, promotion of area-wide
interests and matching area-wide economic unity with a large

measure of political unity.

Attempts to meet this‘critioism have come in the form of
multi-pufpose distficts._,There is little evidence that malti-
__purboéedis&ficts.will beéomé common,zz_ As the diétriot be-
comes more muiti-purpose in natﬁre opposition»to it increases,
Multifﬁurpose districts pose a'threat.to»the.powers of estab-

lished éivefnhents.

vabao;gounty. The,Advisory Commission on interégovernmentolE
Roiétiohssupports the need for stronger_counfy‘governments.
They unaefsoore the need for stronger cogntios és a mechanism
_beiow the Stato lével and above the looalioies in fﬁevfollowing
mannerz

"-When we seek effective regional answers to urban service
problems, we, in effect are seeking an effective county
government in a majority of cases;

-When we Struggle with the imbalances that characterizes
urban growth, economic plight of rural areas, we con-
~front the agenda of many counties;

-When we see the consumption of valuable land on the urban
fringe, ineffectiveness of land use controls, we see, in
many instances, a weakness of many county governments;

-When we criticize special districts we are criticizing a
shackle that limits too many counties;

-When we weigh the pros and cons of new towns and growth

i
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centers, we end up asse351ng the capabllltles of the
counties affected

-When we come to grips with the areawide implications of
the various environmental programs and proposals requir-
ing urgent attention, we will see a new role for coun-
ties;

~When we strlve to ‘reconcile bltter confllcts between
States and larger cities, we_look for an intermediary
.force, hopefully countles."

The comprehensive urban county plan involves the simultane-
ous reélioéation pf various functions from all municipalities fo
a céﬁﬁfy. forming a;metropolitah'goverﬁment. The functional
shifts éré cbmprehénSive'and‘occur at the séﬁe~time, usually
thrpugh‘addption\of a charter, Through this re§}génizatioh the |
coﬁnty aésﬁmésiall aréé-wide functions thle-the localitiés re-
maiﬁ in existence to perform thé‘functioné_tﬁey do best.

‘One of the adVéntages of the urban county plan is.thét ex-
,iéting}governéeﬁfal uhits are utilized rathgr thaﬁ creating a
new levél of government, For the reorganization to be effec-
tive:méjor ét£uctﬁfa1. functional, and fipanciél-modifiéafions'
to couhty éovernﬁents must»be made, Thefcounty.governments'of-
ten imbedded into the state consfitution..and cbunty'officials
who see the reorganization as a threat to their own security
generally oppose such plans.24 | |

Federation. Federation involves the creation of a new area wide

government, either intercounty or one county. A metropolitan or
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regional unit hahdles area-wide functions while local units c§n~
tinue toiéxist td handie the more 1ocai problemé. Under some
pians the‘ldcal units afe consolidated or are made larger in
-territofial extent to make them more Qiable units;

Thié'type of reorganizatioﬁ provides fo: representation on
the highér tier governing boardvby members from the lqwef‘tier
‘gGVernménts._ :

fhé'federation maynbe similar to,tﬁe comprehénsive ﬁrban
cognty'plah or the mﬁltipurpoée Qistricts discusSed'eafl;er.e
The qnlgrgement of,thé lbcal ﬁuﬁicipélities may be the only
..differéﬁce‘in some cases; /Iffthe federation is intercbuntyﬁip
natureitxmay’resemble a combination bf thé'comﬁrehensive drbaﬁ'
count& plan and the multipurpose districts, however, the county
level Will‘ho langér represent a governmeﬁtal unit but the'ﬁgund-
aries of fwo_or more counties may represent.the bouhdaries ofAthe
new metroéolitan or’regional government,

' Even}though fedgfation may seem to'be the iogical form for
governmental reorganization few serious efforts have been made
to formulate plaﬁs into action. Thosevplans.that were placed
"before the voters weré rejected in all cases, Major aﬁtempfs
to form féderatioﬁs in the United States came prior to the

1950's, the last attempt being a federation plan fqr Metroboi-
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itan Miami in 1955 which was converted into a comprehensive ur-
ban counéy plan prior to adoption.25

Inierestingly when attempts to form federations almost
vanished in the{United States in the 1950's Canada started to
adopt»tﬂis fofm of reorganization. MetrOpolitan‘Municipality
~of Toronto was formed in 1954 and modified in11967, Regional
' Mpniciﬁaiity 6f‘6ttawa-Carletoh formed in 1969, Regional iu-.
niqipality'of Niagara fo;med in 1970, Regiqnal‘Mgnicipality
of Yofk aﬁd the Disfrict Municipality of Muskéta both formed
Nin 1971.26  G§vernments in othgf‘urban'areas of»Caﬁada. paftif
culérl& in Ontario are being studied and the plans for reo?gan-
ization will”largely pe a two-level approach resembling federa-
tion o?béing ¢lo;ély similar to it,

Federation‘may still be a iogical approagh to reorganiza-~
'tion in-ihe Un;ted States althougﬁ it faces coﬁpétition from
the comprehénsivgwurban_county plah and metropoiitan districts,
.One‘of the'disadvéntages.frquénfly‘mehtioned is that it would
create another level of government. In ordér not to create an-
other ievel’of government the elimination ofiéounty government
would be necessafy,‘én action that would incur strong oppoéition

from county officials and their supporters.

CONCLUSIONS

This section has been devoted to a brief review of govern-
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ment reorgaﬁization félloWing fhree approaches; the single level
approach, the cooperative approach, and the two‘level approach.,
It would.appeaf that the two ievel approach.‘alfhough it faces
obstagles, représents.the most logical approach tp solving urban
and related‘énvirbnmeptal problems. The singlé 1e§e1 approach
dpes notVrecoghize the fact that some functioﬁs can be best han-
dléd at ;Hefio6a1 levél; the éooperative apprpéch is based on
cooﬁeration, gdéperétion of which is not likely_to'come about
on controvérsiaiissugs.'

The two 1e§g1 apbroach itself contains'three alternatives,
The first aitérnative. mefropélitan district, should only be
cpnsidered in the multipurpose éontext. Unébordinated area-
wide speciél &istricts..fragmented by function are no better
than governments fragmented géographically.‘ ihey 40 not permit
a genuine appfoach tol:egional problems, nor do they create a
regional sjstem of decisipn making and power sharing capable of

dealing with political conflicts.z?

Multipurpose districts,
more comprehensive than special purpose districts, are frequent=-
1y‘removed from public responsiveness, and creéte another, of-
ten aufonomousrlevéi of goVernment..

In order to solve area-wide problems on an area-wide basis,

preserve public representation, and prevent yet another level of
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government froﬁ being formed either the comprehensive urban couﬁé
ty plan or a.federation with tﬁe elimination of county govern-
ment offers the bést prospects.,

Multipurpose districts may be left open as an alternative
if resiétance to the other two methods would prevent their adop-
tion. However, in this case constituent representation should
be pravidea. |

The above conclusions are in keeping with the Committee for

28, 29

Economic Development recommendations:

"1, To gain the advantages of both centralization and
decentralization, we recommend as an ultimate so-
lution a governmental system of two levels, Some
functions should be assigned in their entirety to

- the area wide government, others to the local lev-
el, but most will be assigned in part to each lev-
el, DMore important than the division of functions
‘is the sharing of power. Local communities must be
assigned some power over area-wide decisions...this
will not provide neatness and symmetry, but effec-
tiveness, responsiveness, and adequate resources.

2, In situations where the metropolitan area is within
a single county a reconstituted county government
should be used as the basic framework for a new
area-wide government.

3. In cases where the metropolitan area spreads over
several counties a new jurisdiction should be cre-
ated which embraces all of its territory.

L, In addition to an area-wide level, modern metropoli-
tan government should include “community districts.”
These units might consist of existing local govern-
ment with functions readjusted to the two-level sys-
tem, together with new districts in areas where no
local units exists."

Even though some form of the two-level approach appears to

offer the most logical solution, it must be remembered that re--
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" organization must be tailored to fhe physical, social, and eco-
nomic needs of.the area, Also'tﬁe new organization must be
‘flexible S0 tﬁat it itéelf can change to meet éhanging prob-
lems. Comba#ing changing, everﬁore complex problems with
straitjacketed organizations has been the mistake of the past;
‘can.- it be ailow_ed to 1;e the mistake of the future?
| The States' Crucial Role

fﬁe Advisory'Cohmission on Interéoverhmental Relations has
placg@ the gregtest emphasis on the pivotal fole of the States
- inlphe federal system, believing that the Stateé must play their
roie»fqrcefuily if the féderal;system is to survive. While this
stﬁéj is aimed at more local proﬁlems and needs it is important
to‘include a_fgw words on éhe States role because of tﬁeir rela-
tive importénCE.Bo’ 31 Aiso what is generally said about tﬁe
States:applies %Q the,?fovinces and as will bé shown later the
Pfo&indéiof Ontafio is:exercising its role much more strongly
than are the States. |

Since the 1930's with the advent of fedefal_dr grant-in-
aid programs.ufban areaS‘haﬁe found a receptive ear in Washing-
ton. In fact -§ver the years Washington has tried to help urban
areas $o much through grants that now the grants-in-aid program

has become a jungle in excess of 500 different types of grants.
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The reason why the federal government has been iimited to the
grant programs is because it lacks the requisite authority,
through the 14th Amendment to become involved_ih the problems
that are under St;te jurisdiction. |

On the sfructural and legal fronts, only the States can
provide leadership for urban America. Unless the States reas-
sert their responsibility, maintain their position in the paft—
hership triangle, the balanced federal system will erode. The
values of the democratic system of diversity, pluralism. pro-
tection from arbitrary majoritarianism, overVCentralization,
and citiéen partiéipation_will no longer obtain,

Most attémptsito provide for reorganization on>a compre=-
hensiye‘aréé wide basis, even though'they may contain elements
that are more.favorqble to}public access and.répresentation in
the affairs:of the urban community, have been voted down due,
‘iﬁpart, to'fﬁe vehement opposiiion of iocal officials and their
Supportsrs who'wguld be affected by the reorganization. Small-
er communities place great trust in the local officials and will
tend to support them regardless of the advantages of the reor-
ganization. This is not surprising as their local officials may
be the only governmenf‘at all levels that they have any visibil-

ity of., The elected officials in turn will try to block any re-
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organization attempt if it threatens their security. This is an
area where fhe States should éxercise their'aufhority in promot-
ing and if need be enforcing reorganization.

The ACIR has made several proposals for States to initiate
Or‘legislaté.Bz One bf these‘proposals. authorizing official
metropolitéﬁastudy cqmmissions to plan restructuring of local
government, is érucially needed in most areés'immediately. Be-
fore any reorgahization reform is conceived a local government
review is essential. In the face of local iéadérship the stafe
governmentsféhould initiate su;h review, TLater in this paper
" we shallrsee héw this feview‘was the first steﬁ toward reorgani-
zation in Regional Municipality of Niagara,.Ontario.

| While‘thié'section has been brief, and admittedly only
scratches thé éurface of reform, it has introduced.some of the
probiems gnd needs of urban éreas. Furtherﬁore, this section
has discussed some of %hé pro;é and dqhs of varidus reform meth-
ods. It is.imbqrtant to note that the reform methods all involve
,-sfeps toward providing functiéns or services on an area-wide or
regional baéis; ‘It is not the»need to profide certain services
on an areaéwidé basis that has generated conflict but the manner
| in which government éarries out these functions,

The above leads to the conclusion, almost accepted, unani-
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mously thaf many of the urban problems, including environmental
problems. must be managed 6n an area-wide or regional basis.

| féiitids and Criteria for Regional Government
Politics |

In disqﬁssihg rggional governments;'and inuparticular try-
ing to abily the concept to the United States portion of the
‘_stﬁdj_ayeé;‘a nunber offacfors'énterintQ deterﬁining the def,
sirability for sbme_Sorf of governméntai reforﬁ. .The need for
fegional gévérﬁment mﬁstbbe related to a set of Specific mana-
'gerial,_édﬁiniétrative'and programmatic éonsiderations’that ap-
ply}tofawgiveﬁ geogfaphical arqé. 'Hokaell_‘is fhe existing sys-
tem wo?king, what pfoblems does‘{he reg;on4fa¢e; will régionali—
zation helb_t9 solve£ﬁ§se probiemé? fheSe questions ére kéy
clueé fo'%heVQééirability of reférm. | "v

Earlief:in‘thi§.re§ort the environmental pfoﬁiems of the
study aréa;’éhe heed'fsr legislative.‘administrative‘and’fiscal
reform,-dqd thé‘need'f6r governmeht to govern SOmé functions‘on
a broader and more comprehensivg basis were discussed. Later a
look will be taken at governments on both sides of the Niagara
River to investigate what steps, if'any. are being taken to ac-

complish such reform. However, in talking about regional govern-

ment there is one question that should not be completely forgot-
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ten and that is the political desirability of the regional con-
éepti Althoﬁgh»the political issues may not be critical in re-
_ gionalizing sﬁch‘items as sewage and water treatment they do be-
come critical,wheﬁ considering all the functions necessary to
control the quélity of the total environment.

Although vt‘hils issue is left to the political scientist a
few words ébouf the poiitical forces and proﬁlems are ih order
if.mére}y t§ rééognize their existence,

'¢he'politicél forces to be dealt with are composed of in-
ternal‘aﬁd external forces. Internal forces can either support
or oppose;a“fegional prograﬁ. What'can be ekpected from local
bodiés. invih;‘way of sup?ort‘or opposition, that will affect
regidnal refo?m programs?

.Extgfnal fdrces are ?hoée higher levelé.of govefnment. stéte,
proviﬁciéi, pf national, which must become invblved in a region-

E o . :
al réforn;lleéfi'éor;t.

Genéfaii&}speaking local groups who are in opposition to
governmental reform"will be more aggressive than the local
groﬁps whé support the reform.33 The Advisory Commission on

Intergovernmental Relations (ACIR) has put out a report enti-

tled, Factors Affecting Voter Reactions To Governmental Reor-

' b
ganization In Metropolitan Area_s_.3 The report covered eight-
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een reorganizé%ion efforfs in the United States from 1950 to
1961, The repoft lists thirteen groups, mostly central city,
that norméliy tend to support fegional efforts and eight groups,
mostly urban fringe, that normélly tend to stpongly oppose reor-
ganization efforts, The overé;l analysis of the report is that
there is a "ceﬁtral city versus fringe" split between the groups.
This phenomena is quite understandable.when éoﬁsidering that many
of the fringe groups will iose fheir identity under reorganiza-
tion plaﬁs. The supporters of regional plans are normally fight-
ing for‘marginai gains'while those that are in opposition ére"
fighting égaiﬁst absolute losses.35 Bécausé of the bitter sfrqu ‘
gles; witnessed in most cases, between these opposing groups a
programiof fegional reform has little chance of succeeding with-
out the support of external;forces. |

Before a higher ievel of government can. support a reform it
mﬁst’be in favof of it. The désirability of a more rational lo-
cal goverﬁment,ffeWér uhits to confrol and monitor, pfovision of
better sefvices. all can influence highef go%érnment to support
locgl reform,

There is, however, a counterbalancing force fhat would tend
to cause higher government to oppose reorganigation. Eventually .

an effective regional government, with highly capable leaders,
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wili.ﬁécomé a poiiticél pdwer in its own right. Pbiitically théy
will be in a fgr’bettef ﬁbsition to challenge Stafe government
than the1re;afively politically impotent separaté municipali=-
ties., State‘gbvernméhts, however, have tended,to matu:e some-
what over thé_ﬁést few years, they have to sbme extent become
mofeksophistiéated. and‘genera;ly more responsive to social

needs.’ Realizing this they generally have come to favor the

dual objeétives»of efficiéncy and access that a regional reform

r
Ve

‘can bringQ
Iﬁ.thié sécfion‘ﬁolsélutidns haveAbeén’propdsed to these

political issues and'it is also'recognized that'the forces men-
tioﬁéd'méy be.incomplete;-that ﬁhere may be other forces and
issues operafing as well, The significant point is, however,
that in any_pian to reorganize to provide a higher quality envi-
‘fonment‘fhese‘types oF forces must be recognized and dealt with.,
Criteriéu |

| '-.if it is}fpund de#ifable to regionalize fuﬁctions or gov-
ernment then’it must be determined just what islmeant by a re-
gion.‘.The;Provincé of Ontario has developed-éight criteria

fhat abregion éhould}pOSsessa |

"1, Community Criterion - A region should exhibit a sense
of community identity based on sociological charac-
teristics, economics, geography, and history.
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2, ‘Balance Criterion - A region should have a balance
of interests so that no one group can completely
dominate the regions;

3. Financial Criterion - There must be a financial
base adequate to carry out regional programs at -
a satlsfactory level; -

4.,Functlonal Criterion - The region should be large
enough so that local responsibilities can be per-
formed efflclently by taking advantage of econom-
ies of scale;

5. Cooperatlve Criterion‘- Regional boundaries should
facilitate maximum interregional cooperation;

6. Partlclpatlon Criterion - Reglonél government pro-
posals should be developed with community partici-
‘Datlon and where p0531ble community acceptability;

,7. Usablllty Criterion - New regional boundarles should
be usable by other 1nst1tutlons. .

8. De51gn Criterion - In cases where'thereiare two tiers
of government within a region both tiers should be
designed with the same_criteria."36 ‘

éincévefficiency aﬁd access are the two tenets to a viable
'regional government. regional SChemes should try és much as‘po;-
sible to‘satiéfy thg éighf criteria with é'consiaeration of the
twin'objectives. Efficiency éhould'not be aéhieved at the ex-
: pensé of{acceés}'nor_vicé veréa.u
' A ﬁrief‘overviéw to see if the-Regionai.Mﬁnicipality of
Niégara meets these criteria is in order.. Earlier in this pa-
per the physical, social, and economic,characteristics’of'the
Niagara Frontier were reviewed, It appears from that analysis
that REN very well met the community and balance criterion,

For the financial criterion Provincial studies indicate that
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a ponulation of from 150,000 to 200,000 is necessary to support

37 The RMN with a population

a full range of-regional programs.
in excess of 300,000 meets this criterion;

The RMN cdnsuming the area of two former cbunties with a
land area of nearly 800 sq. miles can easily be viewed as being
large enough to satisfy the functional criterioﬁ. Also being
set up along former county boundaries will aid in meeting thev
cooperative criterion. Later in this paper the amount of com-
munity invoivement will be reported on revealing satisfaction
of the partiéipation criterion. Prior to the formation of the
RMN the Counties of Liﬁcoln and Welland already represented a
single health unit. Functions such as conservation and educa-
tion wére already serviced on a basis larger than the two coun-
ties, Therefore, the usability criterion was fulfilled in cre-
ating the RMN.

Tﬁe remaining criterion is that if there is a need and de-
 sire for a_two;tiered governmental system then both‘tiers should
be designed by the saﬁe criteria. In RMN there exists a two-
tiered syéteﬁ, é system which promotes greater access while not
degrading effiéiency. The lower tier represented by an area .
municioality council appears to have been designed on the same

basis throughout, using much of the same first seven criterion
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as‘the Regional govefnment thereby satisfying‘the laét criterion,

Althqugh these eight criterion may be reduced ér added to
they do répresent a good framework for setting_ﬁp regional gov-
ernments with the least amount of difficulty;

This.chapter has béen devoted to modernizing local govern-
mentfin order to eliminate multijurisdictional problems in manag-
ihg the‘enVironment. The main concept has been in providing for
management oﬁ.an area wide or regional basis. ﬁow. armed with'
_‘this‘briéf overview attention will be focused on local govern-

‘ment within the study area.
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CHAPTER V
LOCAL GOVERNMENTS IN THE STUDY AREA
.--For.thé éreé as a whole, the density of'papulétion has caus-
ed ﬁany éommoq problems suéhbaslthe pollutioﬁ:of the air, water,
and to;somé‘extent lahé. .As.the area is becoming more urbanized
demaﬁds’ape also being generatea for mofe recreational land and
 gféater public access tb the lake énd‘river shores. ‘Demands-for
fhése;typeé_of'resources are being generated not only frpm with--
‘ip the region but also,fram outside the.rggion.
fhe:use énd problehs éf the envirbnménf is not the responsi-
bilify“bf éhy ghe singlé lécal‘unit..'This ié true particularly
in fhe;ﬁjs, Stﬁdy Area Qhere goVernment_is higﬁly fragmentized;
.it‘isvndtsé true.in ﬁegional Municipality of Niagara where a
_vfegionél fypgﬂgovernment hgs.Been formed.
 As_}5$g’é$'gdvérnmenf remaihs higﬁly fragmented, there can
'Seiho;prbﬁer undérstandiﬂg of its role or activities. Progress
in solving tﬁe problems of tﬁe en?iroﬁment has‘beén limited be-
égusé ménycgbvernmenyal ;gencies éharé managérial or environmen-
tal éohﬁroljfésﬁbnsibiiitiesAparticularljvon'the United States
' £sid¢;  f" |
| ‘1Where,fragmented types of government exist, it éppears

that’some-stbuctural reform of government is essential to en-
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' SQfe‘thatthe.role.bf‘government is understood, that it remains
’subjecf to déﬁocfajié control, and that it has the capabilitieé
' for effectivel? controlling pollution and enhancing the quality
of the envirohménf.' |

| It furthér aﬁpears, after a génefal survey of much of the
,’;iﬁefatufe,-"that it is hafd to avoid the conciusion that fhe'
‘use of iaﬁd ana réspufces, like common probléms such as pollu-
,tion; can ohly'be tackied satisfactorily on a regional basis..."l
1t is ihtéfeStingvto note that all of the local government re-
Y;ew;Studies g§iﬁé.on'iﬁ Ontério are recommending a pﬁsh toward
régiOnal goVerﬁment.‘>As of November 19?1,-fpur regional gov=-
érnmehté have.ﬁeen formed with anbther ten approaching fhe re-
gidnal gdverﬁmenfistage, ,The scopé of the program can be meas-
;ﬁfed by'the fact that theSe_areas-represent a population of_l.9
'm;llionﬁoflapprokipafely forty per cent of all Ontario people
liVing\oﬁtéidejOf Meéropolitaﬁ Toronto;

.--Néw‘ﬁdrk'stéfé; WHich cohfains the U,S, portibn of the study
.éréé; has.ﬁoyed in some areas to dealing with_prdblems on a more
coﬁppehensivé’basis with the f&rma;ioﬁ'qf stronger county govefn-
ménts; 'Hdwgver, as»%b\déte. only nine couhtieé in the entire
"stafehaVé;étrengfhenéd county gbfernments. |
| .The’Fédéral u.s. govefnment has given significance to regioh-

7/




143

alization_by-fgnding fegiqné} planning boards like the Erie-Niag-
arngquntiesRegional Planning E§ard. This however still lacks
the effect of a regional government,

For gpvefnmént,a measure of its effectiveness is its success
in‘meetihg change withtsoﬁnd and positive action, Earlier in
thié{stuay fﬁe'Chaﬁges of urbanization.,population growth, land
use, goéls and objectives, concepts of li&ing. and others in the
§tudy‘gfeéwere’reported on. Also the conflicts that some of
;hesé changeé would have.qn the environment wefe discussed,

.Tgé qgestioﬁ to be answered'now is if the goverhments on both
si&és are'capable of meeting these-changes ﬁith'sound and posi-
\fivé;actiog,ahd if they are not then what possible changes could
bé instituted. -

It is,thé:intent at this time fo suggest changes in govern-
menfal}functions that_will makg government more effective in
idealing_withjproblemsmope or less specific to the study area.
In thé past regional governﬁent has come to‘be viewed as a cure-
éll f§r problems. It can accomplish the dual-objectives of ef-
ficiéncy and:acceésibility. Centralizing some local government
functions into.a regioﬁai structure can overcome many ineffi-
ciencies inherent in a fractionalized system. Local representa-

tion on the regional government may allow for a more meaningful .



144

Vdi_alogue betWeén local residents and the regional government in-
'suring that thé‘regiqnal government will be respoﬁsive to local
. needs. |

Regional governmeht'is not, however a cure-all for all prob-

lems., Some functions are best handled at the regional level;
sqmé.bést at é local level, For a regional gqvernment to be
effeétivé énd not just another cumbersome level 6f government,
a élearéiéfinction must’be made regarding fuﬁctions that will
be regibnai in naturevand thosé‘which will be left under local
cdntrolr‘ ?his distinction‘is‘éometimes hard to resolve.l Ihere
ié ai§b fhé préblem of 1ocallautonomy.to be résolved.

The Ontéfié Economic‘Couhcil_also brings up two other inter-
ésfing prdbiems involved in regionalization.3 ihe first is that
most_theéries Sn regional:government neglect the financial as-
pect of broviding mﬁﬁiciﬁal sefvices. While it is generally
aéreed that'thé tax ﬁase of many municipalities is inadequate,
fhat a regibnai governﬁent might well impro#e the current situ-
ation in_eqﬁ%lizing assessments and collection of property tax-
es, the fact that both tiers ;f government would remain in a
weak financial situation without the assiétance of a state gov-
ernﬁent has largely been ignored. .

Impaét of regional governments on exiéting”higher levels of
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administration has also been largely ignored in regional gov-
ernment‘pfopéséls. Inevi?ably the regiohal goﬁernments will
become centers of political power and may coﬁe into conflict
with higher leVeis of government. |

Perhaps unfoftunatély. these last two points will not be
taken up in this'reporf in any depth. This is'dué to the per-
sonal limitations of the author and also because this is a more
comprehénsive étudy: indepth analysis of these two areas will be
left to the poijtical scientist.

| This stﬁdy'Wili concentrate more on those funcfions of gov-
ernment fﬁat affect the environment and relateé activities. Whet-
her recomméndétions on reform takes the form of a regional gov- |
ernmeﬁt or perhaps juét aﬁ environmental managément agency the
same Type of‘pféb}ems, i.e, local autonomy, distinction and dis-
tribution of functions, sharing of power, equalization of tax
‘5ase;‘e£9. will hafe to be dealt with,

Rééi;ﬁalizafion of‘govérnment or of certain functions is a
compfomise between local cbntrol and higher level state.‘provin-
cial, or federal control. It can provide the efficiencies and
- access that the mbre common state-municipalityvstructure ﬁas
historically been unable to provide., It is very evident that

while Society has changed the structure, of local government has
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remained faifly'stagnant. The federal, state, local municipal-
ify relaxionships that worked fine for an agfarian séciety is
no ionger stfong enough or flexible enough to cope with present
and emerging problems, While arguments as to the fype of reform
needed. whéther more centralization, or more decentralization,
vary'Wideiy it appears that regionalization, evén though it in
itself ié not a éure-éll, may be the best compromise available.
Qﬁile there is‘ﬁo doubt that lqcal go#ernmeht plays a vital role
in a rapidly'changingvsociety there also is no-dogbt that local
governmeﬁts_aré frﬁstrated dﬁe to lack of resources and from
havingifoépeféte in a frémewOrk that is no longer relevant to
céntémppréry society and the demands of that society., A revi-
talized-éystem appears to be essential for solving current prob-
lems and for'providiﬁg weilbeing and high quality of life for
fgturekgeﬁerations;

Revifélized loeal éovernment structure for modern manage-
ment of the éﬁvironmeﬁt has been recommended by the Advisory
Commission forvIntergovernmental Relations, the Committee for
EconomicbDevelopment, the provincial government of Ontario,
and nﬁmerohs aufhors of metropolitan texts,

The Regional Municipality of Niagara

The Regional Municipality of Niagara (RMN) is a two-tiered
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governméntal system consisting of a regional tier, governing on
a broad SCdpé'the former_Linéoln:and Welland.Counties, plus a
»lgcal tier cbnsisting of lzxarea municipalities which govern on
‘a local basis. 'Formerly-there were 26 municipalities within the
: pWo,counties: under the reorganization these were reduced to 12.
_>In_sétting‘up the RMN the Ontario Department of Municipal
Affairs realized the great need for coordination between both
: fiers_éflgo?ernﬁent.~’

"The need for:contihuous coordination between both
~tiers of government in the region cannot be over-
. -eémphasized., Issues facing the entire region will
- affect local area municipalities. Similarly, de-

‘cisions made by the area municipalities may often

affect the region. Local water; sewers, road de-

3'7 velopment and other.decisions cannot be separated
- from related decisions at the regional level.">

. “To prévide_this'type of coordination the Regional Govern-

""menf.is_headed by a Regional Council composed of 29 members

. iricluding the chairman. Membership on the Council comes from

‘ ;_~witﬁih tﬁe'area municipalities; members are directly elected
'_“£0(5er§e on the Council and their number is determined by the
' pdpﬁiatidn*bf the area municipality. Population, and members

' from each area municipality are:
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| TABLE §
 MEMBERSHIP AND REGIONAL COUNCIL

AREA S 2 I
 MUNICIPALITY ~  POPULATION MEMBERSHIP

'_Sf,“Cathafines 109,636 » Méyor + 5 members
Niagara Falls 65,271 "+ 3 members
1Neiiand t S - 44;222..A " % 2 members
‘;'FQrt Efi? DR ..‘_239099' SR | + 1 member
Pbr%'Colporne "f : 21.385 _.- | "+ 1 member
i;GriﬁSEy:ﬂ:f.f  ! 215;?42 | “  + 1 member
.:_Thb?oléi‘” , v_ l5,042 ' S +>l‘member
vlbhiiﬂcéln L 2145262 ' . - "+ 1 member
Niag:a;"a"‘.,-ovn:-‘f}‘le-Léuké: 1':2,.501' %+ 1 memver
"‘5‘5‘Wesfc7Lin"cA_o1‘n‘_»i ey
| Wainfleet . ss00 o
| ‘=iThéf§ySfém.§f havihg.1ocal 6f+idiais'sefv§.on'the Regional
vf :Couﬁci1has‘thé Aisadfaﬁtage>§f ﬁerhapS'incréasiﬁg their Qork-
o 'ioad.'but'thié diséévanfage‘is greafly cufweighea by the offi-
 >piais}5e¢oming bettgr3inforﬁed 6nwissges fabing both regional
.iand iaééi éoverﬁménﬁé.

‘ The foilowiﬁg table represents the,responsibilities of the
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Regional_Couhcil and those of area municipalities:

TABLE 10

" REGIONAL AND LOCAL FUNCTIONS OF RN

 WATER

bupply & Purlflcatlon

Distribution
" Const. & Maint. of
trunk & Dist. Mains
Local Dist. Mains
Regulation & Stds.
for local H,0
"Inspection of all
‘water mains in Region

'fSewage sttem

,Lreatment
Const. & Main Sanit,

" and storm trunk sewers.

Separation of storm &
san. sewers

Local coll. of

sewage

Const. & Walnt.

local san. & storm sewers
Regulatlons & stds.

for all sewers connecting

to Regional System
Inspection all sewers

Roads_& Traffic

- Arterial Roads

Planning, Const, &
‘maint, powers

Area Municipality

Regional ~ Local

X
X

Costs shared (25% max.
regional contribution)

X

X

Power of a local council
over land within 150 ft.
of a metropolitan road;
may prohibit or restrict
gas pumps within 150 ft.
of a regional road.. Prov-

‘ince pays 50% of road-im-

provements may pay up to

80%



. 'Regional - Local
Local Roads, ‘ X,
‘Traffic Control X
On access to regional
‘roads - may close mu--
- nicipal roads that in-
tersect.a -regional road
.with OMB approval -veto
power over area trafflc
‘ ‘ control by- laws
"Sidewalks < , ' X
Parklng x (regional roads) x (local
: ' roads)
Health & Welfareg
Board of Health X
Municipal financing
~of health unit , X
General welfare asst. X
Homes for Aged X
Child Welfare - X
Juvenile Del. - X
Nurses & Day nursery - X' X
Ambulance Service x
Mental Hospltal S X
Pollce '
o Board of Comm1331oners "X X
"Flnances L-h'=’J L
Pax Collectlon . X
Regional Tax Levy X
‘Local Tax Levy . - X
Regional & Local borrow1ng X v |
"~ 0ther Functions-
-Solid waste ) X
: (may make arrangements
to have region handle
‘ waste disposal)
Flre ] ‘ ' X
App01ntments to ,
conservation authorlty X
Park lands: b'¢
Recreation & Comm. Centers X
Expenditures for promotlng X . :
. 'regional area
- . public Transportation b'¢
Aid to Agricultural Bodies X
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' The main functions necessary to protect and enhance the en-

g vironmentai-resourcés have been delegated to the regional gov-

1

,erémeht.‘ Thgiﬁégional.government_th‘onlyvhas'the poweﬁ to.

 -1 §lah;but it?ai§b'can imp;emeﬂ£ its prog?ams;_  ;3

| ‘.”The'm6s£‘impqrtaﬁfifﬁnctibns with regar&:té fhe physicalbt
_gpvironﬁehfaayeithqse fungtioﬁslfhat eitﬁer directij affect-tﬁé
Quélify éf_éﬁ%irqnmént.éuéh as pollgtion cﬁgffoi; parks,'recre4_
.ation.fébnééfﬁéfidn; land usé;iplgnning, 6r thyse,that ihdirect-
1y_affebtkfﬁeiéh#ironmehtthfougheither fiécal:bf administra- . -
-tipn_caﬁabiliﬁiés'to'carry oﬁt programs or tﬁai;éffect growfﬁazy

8 patternslsuch”aS’water‘and‘sewgr distribution and roads,

’ 2Difep£.Environmental3Control‘Functiohs - RMN

‘-Séwage Tfeéﬁhénﬁ,’:Thé-Regiona;‘Council ha$ thélrespoﬁsibilitjs
., f§r_d§$ign; coﬁsﬁfuétibn gnd maintenance,'angiéétehsion of\seﬁ-f
age treatment plants The Council hasa.u‘tﬁo.i"i‘f‘y‘to:c.éllecﬁ' fees
#plpay él1.6r §ért ofﬁéhé CQéts of cohsfrucfioﬁ;aﬁd obératibﬁ;oﬁ“l
awéﬁ;h.féqiiiyiéél§n_épﬁrQVAi of the OntériQ’Muhiéipal Board. '
' Farks!,Recréati6ﬁ; andeonsérvation. The‘Regidhal.gbvérhﬁéntfha§ 
résppﬁéibility:foffthg regionél parkréystem énd some related peé;
.fe;tion and_§§ﬁser§ation. 'The parks.'fecreéinn, and conservégl
tion systeﬁ'is rafher complex in Ontario; therefore it was neé;

essaryvfor the Regional Council to distinguish which parks are
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regional in character. Also the Province is divided into con-
servation authorities;VRMN being part of the Niagara Peninsula

Conservation Authority, The Regional Government represents all.

area municipalities on the Authdrity;

fisca;jcababilitigg.‘ The Regidﬁal Council hés sole authority
for‘obtaihiné finanéihg'of capitallexpeﬁditurés for regional
-or loééi purpgses., If cgnvtheféfore obtainlfinéncing at the
least poééibie”cbst and péovides_for a unified, long range
capitai:WQrksvﬁroéram in a rational setfing'0£ priorities.
‘In-ofhef WOfaé»the.Regionai Cdﬁﬁcil has soleiéﬁthority o#er
all cgﬁital éxpenditurés done for either regional or local

purposes,

- . q
(N ¥

"CdnL;ol{of Gréwth‘ngtegb Functions

Planning. With regard to framework planning_the regional area

¢

is a joint ?iahhing'area with‘lbcal area muniéipalities being .
subéidiarj ﬁléhningiéieas.' In regional piannihg'the Regional .
Coﬁncil exe;¢iééé the dufiés éhd:resﬁohsibiiiﬁies of a planning
board. The local area municipalities are considered to be the
planning board for their municipality. The Ministers powers of
appfoval under the Planning Text may be delegatéd to tﬁe Region-
2l Council. The Regional Council of Niagara is to submit an

Official Regional Plan to the "Provincial Government before De-
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cember 31, 157554 Local plans must conform to-thé regional pién.‘ﬂ4'
' The Regibnal.Coﬁncil is résponsiblé'fo: developing and ﬁﬁ-
,dating a;compreheﬁsive land usé aﬁd develoﬁment ﬁlan for the fe-"
gion recognizing that 100;1 p;anning boards cannot be expected“
to cre;te én integr;ted plan that will p:dvide the broad scope
nééeéé??y féf éodnd.aﬁd continﬁo;s planning at the regional
-1ével fé feSblvé land useiconfiicts between sﬁeéiélized agri-
cultg:él; indﬁsfrial. and residential land uses.
"?hé3Améfican_béuﬁ?erpart1;c this.reéionai,ﬁlanningbod& is

the Erie'and Niagara Cbunties Regional Planning‘éoard.

Wafer'Trégﬁﬁeﬁf éhd Distributiéﬁ. The Suppiy.éhd distribﬁtion
‘,of*Watéf, inclqdinglméjor maigé} on a wholéééle ﬁasis is khe
| exclusi§é:résponsibiiity'of the ﬁegional'Council;u3The diépriﬁu-
tioﬁ 6f:locgi méins is left to %he area muniqipalitiesf
Majbf Sahi;ar¥‘and St¢rﬁ Tpun£ Sewers. The deéigp, construction,
and'méihtghéﬁce ofﬂﬁajor‘sénitaf; and éi;rm_érunk seWefs and
. drainagé oﬁ£IétS>is:the‘éxclgSiye responsibility of the'Regioh—‘

al Council.,

‘.Regional Ro$d§. The,Regional'Council'is feépohsible for the
: constructipn. repair, and maintenance of arterial roads and
highways, including all former county and suburban roads, lo-

cal area municipalities are responsible for local roads.



154

i

|

Benefits éftﬁé,RMN.Régioﬁal Systenm

‘>Th§ Rééiohél govérnmeﬁt in-RMN:the#efbre ﬁdtvonly has the
-power tp’écﬁ-qh‘abating chrreﬁt problems on a broader scaie and
,wifh moré.fiééﬁcial ahq adminis%rative ?ower tﬁan do local gov-
erﬁmeh%é but-?lso has the power‘to control grthﬁ patterns.
This ppWér to cqntrdl tﬁe pattern of growth iS‘Vefy important.
If?a‘regioﬁél goyernment ha;‘t;e power to difect‘growth away
f:om hiéh priority‘prbblem-o#'pfotectipn areas tﬁén.it in ef-
féct haé thé‘pSWer to érotectta laréé part Qf tge physiéal‘en—

: i
I, i . “a - ;

virohﬁéht. i
 Thé 1o§§ijarea municipalities aré left ﬁifh control over

soﬁé_fuﬁctiéﬂé}‘they are stifi:respoﬁsibig for providing sugh

itéms as}firé pfoteéfion;polige>protectién. local stfeets.

lighting; garbagé collection. iocalvwatEr disfribution,‘local

sewerdiétfibu;iont{gﬁd lpcal barks;vlTbese'éféiéervices. by .

:bg;ng-ofla_10251“55£§£§i¢are handled most effiéiently through 17

lldcallgontrolf'f R | | i
‘The_lgwer-édvernmeﬁfsalso have an outlét for grievances'_

aéainstvthéiRegiohal Council. They can appeél'deciéions made

y By.the Regional Council to the Ontario Municipal Board which

is at the Provinecial level. This appeal system prevents the

: |
Regional Council from becoming too powerful.
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.TheuRegidﬁél‘Couhcilis further cﬁeckedviﬁ‘that its com-
':préhensiVe pla%Srmust copform to the Provinc;ai plans for the
‘-entire S;uthépn Onfafip Region.:lﬁuch ofvwhét_fhé regional
gove:nmeht does ﬁust ée.apprOVéq by such agencieé aé the On-
tario Municibal §ogrd4 ﬁhe Deﬁérfment’of Mun?piéal Affairs,
and»theu0h£é¥i6;Water;Resources Commissioﬁ (nQWfWithin'the
Deﬁf; ofEhVifbnﬁent): amOng‘others. Any plgﬁs that the re-
gidnél governméht_dévélops canvbe voided‘by'ﬁﬁfg&orable»com-
;mehts by.oné.éfT£heée higher aéencies as to ﬁ?t méeting fﬁé'
- ovéfaii.éoal§‘§fvthe Proyince; -

In eéséhée;'the regiénal gévernment_systém;lég applied in

‘_-RMN; ﬁéovidgévfof ppt;mofe‘governmeﬁt. but-less.fwaue én addi-

_tional tier vagovernment has-béen‘added,but:tﬁe|numbef of |

':’jurisdictiéﬂsigave béen reducea significanéli;' ﬁoréover by.en# 
"' tfustigg £h6$e fpncfi§ns’that affeét thé'énvifoﬁment mést sig- -
nifiéan;iy’tb-tﬁeiregi§nal‘gévefhment tﬁe\chai§ df responsibil-
ity has beén gréafl&,simplified. in governmgﬁtal éystems wheréﬂ
{é_mu;titudeof_égencies and governmental units interact it is
voffenLvery difficulf-to distinguish who-is requnSible fqr
whét. By régioﬁalizihg7the most important fuﬁctibns this prob;:
lem has been greatly reduced in RMN.

Because fhe‘regional government actually has the combined
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powers of all the twelve area municipalities, it has the capa-
bility to'plaﬁ and implément 6n]a much broader, comprehensive

i

~scope, and with greatergfiscgilauthority.
Behefifs”afé also derived from the Provincial level in
. that no;/tﬁe frovinéial agencies do not hav§ £ofdeal with 26
indifiduai jurisdict;ons,:but with only?one'regional govern-
,ménf;ijikéwise thértasks of t#é area municipalitiesfare sim-
plified{'zNa ionger ﬁeed they plan, finaﬁce.JcQﬁStruct and
;§erate'méjbpnprograms.- They are fﬁéfeﬁy'reieased té provide
for and;bb atteﬁtive‘to more specific cémmuhify‘needs.
‘The:férmétiOn_of the RMN also enaﬁled thgwfegion to reap

‘_benéfité;;h érantS-payable unéér the'Regioﬁéi ébvernment Act.
This‘iﬁcr;aéefin 5énefits waéﬁéstimated tolbé $i.300.758.

| fThéléohdeﬁt,of pegional government f6r tﬁ; RMN seems to
havé'beén'initiatgq,witﬁ few oﬁé%acleéi seems. to be set up to
'function qﬁifé_well;iand’symboiizeé the near ideal municipal
_.réfofm‘in 6n£ario.vf>. |
The’s&étem_was impiemented_with relative*eaSe‘partially'
because the»peéple in the éfea were among thé”first to real-
j;ze that the old syétémjmust'be altered to'meet'the'demandé
of Aodérn times.7 The region was fortunate in having local

citizens and politicians with the insight and courage to seek
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i

éffectivelsdlutions to the problems brought on by rapid popula-
tion growth |
 In‘1963.‘theyublié;ﬁithintthe region.‘rea;izing that prob-

lems accompanying rapid urban growth céuld no longer be remedied
,_by.piéceméal;“single mﬁnigipality actién_formea *The Niagara Pen-
insula Muhiéipal'Committeé on-UfBan and Reéiopél Reéearch' to
spudy ﬁhevproblems,ahd_consideff;esearch.onlthe systém of munic-
ipal é§vernmeni in the region.?

ti,A?the:eéﬁlf of this iﬁitiafive. seven yearé later, the
fifsf fégié;al g@vérnment ih Ontério_was formed an& was named
| fhe’Reéiqn;i Muhicipality of Niagara. It appears that part of
the success of tﬁis,vénture was_ﬁue to the keeh:amount.of pub?
Ilié iﬁteresfiin_the éffairs of their government.
. ﬁ9Qéyer;'{o séy that the fegional-gdvé:nmeﬁt-was form?é and
is funétiéhihg1wi£ﬁdut aﬁy problemsvwoﬁlﬁ be a ﬁistéke. The
next Seétionv§f this chapter will be to investigéte,éoﬁe of the
prphlng‘exéerienééd 5& the-regidnal gqvérnmenflin the hope‘that
knowledge,ofbthése_pfobléms will»better'enable thé formati;n.of

csome similar type of government in the U.S. study area,

Creation of RMN
It may appear that the formation of RMN was an immediate and

simple task, that it was placed upon the public with relatively



158 |

little discuSsion.‘ This is far from the truth. The Province of

Ontario has been studying municipal reform for a number of yeérs |

and specifiéally the Niagara Region since 1963, The Provincial |

_government has'approabhed municipal reform with "deliberate cau-

3

~ tion."

SubseQQéﬁt to a @feliminary study ofvtheﬂérea, locallﬁ in-
itiaté@ in 1963} the,Minister'of Municiﬁal Affaifé announced a
full scaig 1oéél‘governmen£ review to be heddedﬁby Dr. H.B.
Mayo.‘ fh; ipifiation‘of this study was'brauéhf ébout by the
‘work of a local commiﬁtge known as "The NiaggravPeninsula Munic-
iﬁal Commit?§é<on Urbén_and Rééional Research,J ;The study cov-

~ered Ligcoln:éna Welianq countiéé. The gtud& was conducted with
. “kfuli pﬁp1ic ih&blvement through hearingé and.widgspread coveraée
'4by.the présgj télevision,»énd radio;lO Thelétudy‘was complgte&
iﬁ l966vat Qh%ch timevthe Department ofMuniéiéal Affai;s request-
" ed all concerned to maké a serious study of_thé report and submit
.their views to tﬁé'Deparfmént;l After cateful feview.of numérous
briefs. a préposal for a regional government wés made by the
Minister on Janﬁary 23, 1969. An intermunic;ﬁal committee_wash
formed which Worked out the details of the new_system With Pro-

- vincial officials. On October 6, 1969, municipal elections were

held and the new regional government went intd'operation on Jan-
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- | n
uary 1, 1970. -

t

It-appgarsvthé?éfofe thaf_the forﬂétioﬁ_bf fhe,fegional
" governmént;was.a v%ry Mgll plahﬁed, very well_publicly involv=-
ed..steﬁ-by-step;affair; ‘Thehfrovince aétively;SOught local
AéitiZéns aha;gréupsnto get into the action of'déciding whaé
Xind 6fslocai gd#e%pmeﬁt_théy»shéuld have. vfhis dimension of
“:'demogracy is'a'bééic tenet of_Qntario;é municipal reform bfo-\
gram."Reg;Qhal-éoﬁefnmenfs are only_propqsea‘in:areas where
'tﬁéré.éppééré:to be a great need and then oﬁiﬁ‘following4a
: g6oq.deal‘6f §tudy.;palysis, and discussionglé‘ This type of
ﬁppfoaéh apbiieduduring the seveh yeér stud&_périod/experienqed
;n RMprpbébly-Wgé.largély ﬁésbonsiple-fo£ avoiding many of o
the»génflibfs and:qbstaclés tha% would'norméily have arisen.
It ig alsqﬁ;mpofiant tq ndpe that although tﬁe;eétéﬁlishmeﬁt gf,
regiSnél ngefnmentsiin'Qntario is done by.tﬁe Pr6vince, the ;
héed fdr'soﬁeltype éf‘goVernmenfal reform waé'first recognized
'by ﬁhé.lcggivcitiiénryiin RMN. In other word§.iocal government
, reform was:cléarly deéited‘by the.peoplé.
| Tﬁe réééoﬁs wh& there existed this kééh éublic ihtérest-ére'; 
probabiy variéd_and can only be guessed at. ’There are tworma} u
jor theories one coﬁld.makex either the peoplé.in the Niagara

Region were far—sighted enough to visualize present and on-
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,coming pr6b1éms;thaf w¢u1d require‘local governmental reform. or;
thé.sitﬁation in the aieé waS'gf‘crisis'prqpprtions and the need
fbr feférﬁ_waS}essential.}‘ fll' - | !

The initial Mayo;repﬁrtlsampied what‘th§>local people con-.
.sidéféd to be fhe problems df'the region; Some‘persons inter-
view¢é thoﬁght‘the'qnly problems‘were,minor;CWhiié others con-
sideréd'the_ﬁhbie'regionlina';eés. A mihofi;y_of city spokes-
'ﬁén.félt-fhatfthere Qefe n&yr;éional ﬁroblemé.»only problems'ihl
, té?nai:tofihéicity (possibie iécal auténémy féelings).

In order of,frequehcy mentioned, the problems were listed

'Ql;“Thé ¢omﬁon pfoblems such as water,p01lytipn
2, Neédff;;.overallorjdiht,planning
’3; fféViéion of joint:serfiqés;’e,g.-poliéing, wélfafe
Ty, Lighfening‘bf the financiai burden ah-iocalities
‘5.~Dé§iéing.a new forn of gqvernﬁenf fof'the‘;rea
6;:Prom6fidh gf“iﬁduéfry: | AR
7. beclihe of-férm_iands
8.‘Relations betweén cities and townshipé»'
- 9. The ioés of local "autonomy'" and decliné in ﬁower of

rural townships,

Whether this list of problems represents a "crisis situa-
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tion" is a matter of ﬁeﬁafe, héWever, several.intéresting points
can be made.ébqut thé orderingvof the problems;' First, the com-
_'mon pollutiqh préblems.fofrwhich much of this:studyiis about,
"heédedjthé:list. This has certain implicatiqhs for the U.é.
study‘area‘and also represents ? keen awareness of the public
 about the condition of their environnent, Second, the desire
:Vféf 3§intﬂplanning and services r§ceivedlalhigh;pribrity,. This
.desire iéJaimost'a‘ﬁecéssary eﬁ;ironment'for.refqrming govern-
ment_bn.a ﬁ;qad bééis}'.ltems 5 and 8vgo'élohg;with each other
aﬁd tota cértain exfent are fiedlin with theinéed for joint func-
‘tioﬁs; Laéﬁiy. and quite intereéting, is that'loss of local au-
tqnomy fécéived_the 1owest_concérn of all.'alphéugh}it still was
a copdéfq fbibe‘deéltfwith. ;f”also iéiimportani to place par-
<ticu1ar'empﬁa$is.on‘the fact‘that the abo%é.iist of problems was
“ made in 1963; é‘full'seven years-béfore'fhe férmation of the ré-
gionél;gqvernﬁeﬁt:. |

' Although there iéﬁsufficienf evidencé to:argue,that_the time
was‘ripe fof ¢hange there were several other_p?oblems that had‘to_
‘be Wdrked ogt suéh as agreement on boundaries,.fhe form of the
regional govérnmentj the distribution of powers, énd fhe method
of representation, Although it is not the purpose here to docu-

ment how all of these problems were resolved, a summary may be
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helpful,

The diétinétion'of boundaries was greatly‘simplified because
of thé geograpﬂical nature of %hé Niagara Péninsula. being bound-
ed on threebsides by water., Tﬁis‘left,only the_western_boundary
to bédefepmined which was doﬁé:éiong existing‘county lines, The
form'qf’tﬁe'regional government.la regional coqncil composed of
members from éach'muniéipality Séems to Be the one that pro;ides
fgp go;d'democratic rep}eSentation. Tﬁé distriﬁution of powers,
as'éutlinéé:earl;erkaré those that can be}beft héndled on an
areawide 5asié. The pQwers léff to the lo;gl area municipaii~
ties aﬁe tho§e ﬁﬂat commonly iﬁitiate fhé’moéfkpressure from lo-
cal rgsiéeéfs_oﬁ)the local go;érnment. lLet;théﬁgarbage collec-
fion éysfémeéil,.the snowplow skip a street; the chuckholes on
locai sireets re;ain_unfil1ed, tﬁe streetvlighting remain inade-
 d0até}'the;e are éll problemsathat wiilﬁﬁauée thelaverage lbcal
cifiéén tswseekyre@edy from his?6w5 1§cal:gbvéfhment. ‘There-
fpre; %hé.functipnsthat are nearest-%he heartg of local resi-
dents have 5een retained under local control., This two-tiered
 system a&oided_many of the conflicts and problems»that a single
tief régionél government would have created. The election to
reﬁresentation on the Regional Council is both direct and in-

direct being composed of the head of council of each area mu-
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niéipality and an additional representative for each 20,000 popu-
~lation to be directly elected..This ggarantéeé thaf every munic-
ipality will have represéntatioégwhile-representation by popula-
tion Will assure more democratié reﬁreéentatioﬁ..
‘While‘if appears that the formation of the RMN may répre-
sent an_éxample of ade@ﬁate and methodological ﬁlanning it must
" have pertainly had problems particularly with regéfd to the 14
jurisdigtiqﬁs that lést their identity under thé reorganization,
There 1is ale a problemvsurfacihg’on the equitablé aistribu£ion.
of taX revenues. The City of St; Catharines:maffaesire to opt
 out of the regional government'baéed on a brief'presented by the
Mayor and Members-of:the area council to the Dnﬁério'Municipél,
'Board.lu_ The main feature of this dissent appearéto be.inﬂfhe
'disfribution pf.téx_revenues as St. Cathariheé ig the lafgeét
vurban éentér in the regional municipality.
| Locél Govefﬁment ~ U,S. Study Area

.{.The-American pbrtion of the study areavi§ c9mposed of Erie
.and Niagafa Counties, New York, Erie County is composed of 3
cities. 26 towns, and 15 villages. The ‘town boundarie§ are
‘ ﬁontiguous S0 fhat every portion of the éOunty‘outside of the
corporate limits of a city is included in a town. This is not

unique to the sfudy area, but is representative of the entire
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Staté of:New Xérk.:'Muﬁicipal corperations gre{villageé and cit-
ies, Tne'fsliowihgvis’é:table of citieé. fowns, and villages
kin Efie.Coéhty.} | |

CITLIES, TOWNS, VILLAGES OF ERIE COUNTY

CITIES : S TOWNS : ~ VILLAGES .
‘Buffalo o - Tonawanda ~ Kenmore
Tonawanda oo '~ Grand Island Williamsville
Lackawanna- _ . Amherst : Akron
' L ‘ Clarence - Sloan
Newstead - .. Depew
IR Cheektowaga o ‘Lancaster
v AR ‘Lancaster - - Alden
' R Alden : . . Blasdell
West Seneca - Hamburg
Elma Orchard Park
Marilla East Aurora
Hamburg Angola
Orchard Park . Farnham
‘Aurora . - North Collins
Wales Springville
Evans ' S
Eden
L o Boston - .
e 0 Colden
L " 'Holland
o © Brant ¢
. - North Collins’
o Collins :
ST o .~ Concord
Co L Sardinia

i

’:iﬁ i96érin addition to the cities, towhé} and villages men-
tioned abqvevEfie.Counfy contaihed 30 school_@istricts. 33 fire‘
districts, 5I fire»prqtection~districts, 315;st;eet lighting dis~
tricts, 110 Séwer districts, 78 drainage distficts. 148 water

districts, 9 refuse and garbage districts, 2 park districts, 2
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cOnsoiidated health districts, &4 counfy districts, 6 housing au-
thorities,‘and 4 urban renewal agencies.
Niagara County contains 3 cities, 12 towns, and 5 villages.
The following is a list of cities, towns, and villages in Niag-
ara County:
TABLE 12

GITIES, TOWNS, VILLAGES - NIAGARA COUNTY

[

CITIES o TOWNS VILLAGES

Niagara Falls Porter - Barker
North Tonawanda Wilson Wilson
Lockport Newfane: . Middleport
R S Somerset - Youngstown
Hartland Lewiston
Royalton '
Lockport
Pendleton
Cambria
Lewiston’
Wheatfield
Niagara ‘

In 1966 in addition to the cities, towns, and villages men-
tioned Niagara County contained 10 school districts, 2 fire dis-

tricts, 12 fire protection districts, 14 street lighting dis-

tricfs,llu sewer districts, 6 drainage districts, 40 water dis-
tricts,’9 refuse and garbage districté, 1 cqnsdlidated health
distriet, 2 gounty'districts,'u housing authorities, and 2 urbén
rénewalilagencies.l6 o |

In total the two Counties of Ei}e and Niagara contain 64

governmental units, plus the two County Legislatives, nlus nu-



166

fmeréus'special‘districté;

_ ﬁtfirst glancé it is rélatively easy to fealizé that the
study a?éa;on'the Americaﬁ sidé“ié‘much more Qomplex as far as
jurisdiction§i bodies aré conéernéd than is.the RMﬁ. With the

“-RMﬁ i£ i§ teia£ivelysimple to find out who doeéthat and who
is fégpoﬁsiblé.for-What. 'Theasituation'on the American side
is’pof‘sq‘ciear.v Evéh the Erié and'Niagara-Cbuntiés Régional
Pianﬁigé Boé%@}v(ENCR?B),probébly the moSf.agfeSsive regional
_oriented’éééﬁCy i; tge ﬁ.S. st;dy areé.}concluéed their 1970
; Initial'Enyif0nmgn£al Survey with,the‘following three poinfs:l7
11;‘0né:ggenéy”mu3t assuméfoverall responsibility (con-

| trOl-éf ra%iew) for régional envirbnmeﬂfal action,

'~2.fEmphaéi§‘myst.be placed on action rathér than studieé

_   Whithmay 6? may not féfute previou$ s%gdies.

- j;-Neéded immediately, and apparently not anywhere avail-

b"vab;éli§ évdocumented structure of enfi%Onmental managé-
{’mggi;'th‘is~reép6nsiﬁlé for what and ﬁow do they exef-
‘cisébtheir authority in the Erie-Niagara region.
Thé Planning.Board based their conclusion oh a survey of.
19 agencies with varying degrees of environmental respons;bilh
ify in the region. Of the l9Aresponding agenéies the fol]ow;l

ing patterns were revealed:
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.‘1. 18 agencies.wefe_active in providing_iﬁformation;
'é.,17 ageﬂciéé see themselves as.beingéc#ive in the
.fuh¢tiohal afeavof wastéidisposal; |
3. Ageﬁcy c0ncern‘of every primary nafufal resource is
‘g:eatér for poilution than it is for-bgilding qﬁalityi
u;’In éénéfal; agencies appear to be mcfé,oriented to geﬁ4
hérating.informafion than cﬁntrolling,;feviewing. or de--
’vélbping:acfion_to affect the frontie?-area;
SbyDeveldpment apﬁears to bé the leasf Cémmon activity.
JTﬁatvmﬁlﬁipliQity of govérnment‘in both Erié and Niagara .
Counfies héétled {b cert§in inadequaciés waé_bﬁpught ouf‘by
“the sahe éuf;éy. 'The fo11owiné obstacles tSféoiviﬁg,environ;
méﬁtalproblgﬁs'wéfé iisted by respondents torthe questionnaireg
. _ﬂaCK:of;impleménfati;n of st;éies; .
—Lack §f pﬁblic concern;
»_Lack?bf_éuffiéiént funds;
a;ﬁome fu1éMiﬁﬁ§des éohsoliéation}
—Exorﬁiﬁgﬁt»séwefage ahd sewége.treat@ent-plant costs;
-Mulﬁipliéity of planning agencieé{
.-iack_éf unifdrm.penalties for water‘pﬁl;ution;
-Apathy of téxpayers 0 bear the cost of poilution:

-Lack of regional cooperation;
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i

-Noréitizen”interestlor_representation:-

v-Lack‘gf lgadership;'

-Nafrqw miﬁdéd'iocal leadership'irrespoﬁsive to anything

é#ert‘h§me:rule;
.{-Lébkzof.aggressive programs §n environmentél issues;
‘—Laéklbffinhovative régioﬁal concepts-greenbelt and
lﬁulfipufpﬁse utiiitiés;
7N§fiﬁté}gﬁvernmentél-agency coordination;
ﬁ;Léck of munipipél léadersﬁigﬁ
::Iﬁédééﬁate municipal reséurées;
;No trué‘regiona1 approachaté problems:‘
‘ —Home rule attitudes

éProﬁerfjjtax differential;
' ;ﬁogdeéiéiohs, oni& sthdiés;

,Fi;cklbf poiiticg} leaderégip.

'Thé aboyelindicaféé that fhg:e is é”multiﬁiiéity or organi-
zétions}?%oﬁidihg ;ariOUS amounﬁg of servic;svéﬁd thaf tgis mul-
tiplicity has limitedlthe amount §f effectivé ﬁrogramé, resulted
in duplication of services, and resulted in a very‘evident state
'Qf'confusion.to the local_citizen. |

va one 1§oks back at what was said earlier on regional gov-

ernments and particularly the RMN he would find that the list of
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|
i

‘bprpﬁleﬁsvaﬁ§°§bstaélé$>fhat’helped to proﬁof€ the RMN as the"
first regiopaljgovefﬁméﬁ%_in Ontario also eXist in Erie and
.'Niagaré Cphn£i§s,_Néw York. The only diffefeﬁpe_is that con-
.véitiﬁné ip;fhglAmerican:sfudyvare; aré-mére ée#ére and ‘more

- critigal_thaﬁithﬁse that exist in RMN;

:.Whgfhé# £5e1timé is ripe for some type of QOVérnmental fé*’
form in Erie-aﬁd Niagara Counties or not maj be a debétable_ﬁat;
ter,.but a';éfiain amount of evidence_exisfs.thét'it is. The
sQrve&_doﬁeiby‘fhé»fﬁCREBland‘the-conclﬁsions_rgpbrted above}
certaigiy igﬁiéate that.a beffer systém of envifohmegtal man- .
agemeﬂéfis néeded. ‘Many of the functions of‘gzvernment eithef .f
:‘directly‘of indiréctly control the quaiify 6f the;ehvirQnm§nti |
thisjﬁé§ indi§gtthhat governmgntal reférm is-ﬁécessary. |

iSpeakihg speééfica11yMon the' Niagara River the ENCREB
‘ staféé:‘ C | l
 wThere-is 1ittle doubt over the need for a unified and

comprehensive management system for the restoration
" of the Niagara River. Progress in this direction has
been limited, however, because many governmental agen-

cies share managerial and/or environmental control
over the river and its shoreline."18

-~ The 1971 Ihternational Joint Commission report on the-
Niagara River listed four main reasons why all of the munici--
palities and manyv of the industries were cohsiderably behind

schedule in treating their waste discharges. These have been
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. repgihéed earlier in this report buf some of fhg main points -
| bear.repeating}DgVelopment of‘COmﬁrehensive'regionai plans
:took app?oximgtely twé‘years fg bomplete and,municipalities

| tended‘to pfqéééd slowly until the plan was fofmalized. The
 fregioﬂa1 pién}require& in many‘instances two or more govern-
mentalﬂénfifies‘fodeﬁelop avjoint project.v Development of
necessafylagréeménts was particulérly time consuming.lg' Mofe‘
pii;t plént §fudies'théﬁanticipated had to be carried out.
(I%‘élséappééfs thatthere may Have;been some‘lack of coordi-
ndfiogﬁbetﬁeeﬁ vari;us pilot pignt studies,i/This can cénceiv-
wably‘arise‘whén.gach hunicipality has tdlhiré‘its own consul-
tént). ‘indus£ries were unable éo proceed witﬁ'their plans
untilj ﬁunié;péli£iés had defined their needs in cases where
joint'freatmeﬁt:was being éonsidered.A

v}’An§théfipr§blem,has arisen in thaf thefcomprehehsiVe re-‘v‘

'giohalfgétéf;aﬁ@’sewer ﬁlans were donef£y a-ébhsulfant'before'
the ENCRPB-haa adbptéd a regioﬁéi growth pién;?o Since‘water‘.
‘aﬁd seQer plaﬁs directly affect growth péffeﬁnsvthe éart has
been applié& be}ore the horse. FortUnately_theENCRPB is nowlr

cofrecting the regional water and sewer plans to conform as

much as possible to regional growth plans.

i
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Regional Agencies

The‘realization that a comprehensive regional approach was

necessary to cope with problems, whether in the Erie-Niagara
- Region of anyuothef,region in the United Statee,'came from the

federal level.  Wheh Congress investigated urban problems in

P

,;he-eerlj 1960'e it found‘tﬁat_local_gofernments'wefe severely

»hempefed‘by:excessive,costs and jurisdlctiooal problems as they
sprawled éoroee:local boundaries. éongrees reelized ehat finan-
lcial;aid'wes:neoessary to»keepblocal goverﬁﬁeots viable and thetM
federal monieeﬁoola nof be used efficiently unless they were

'eoordihated}ﬁith a comprehensive regional plaow. Therefore the:
: ’ o | ’ ’ . \ :

‘Y>CongreSS instituted five criteria that must be met in order for
a particular project to become eligible for federal funding. -
‘,These critefiavarex

_l. “That the proaect is part of a long range develop-
ment program or plan for that public fac111ty or
'serv1ce. . _ S

2. That the development plan encompass all problems

X and requlrements of a region.

3. That the project is a part of or consistent w1th

' short range plans of a regional planning program
in meeting immediate necessities, and can be ex-
'pected to serve long range needs,

L, That all development programs are 1ncorporated
'~ into and form a composite or comprehensive re-
gional development plan for the economical,
efficient and orderly growth of the region.

5+ That the comprehensive planning process be con-~
tinuous and designed to define and meet region-
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al gdals_anﬁ bﬁjéétiveé under the_poiiby'direction
of local elected officials.”?l :
“Ali fivevof'the Criteria:had an effect on fegibnél efforts,
The ia§£ cfi%gria, however, is;mos# important to this analysis.
This c;itéfia“héd:the effect of grouping the 6# local govern-
ments’iﬁto éft§ocounty region and fhe,establiéhment of a sin-
_éie coﬁpréhgnsivevpianning ageﬁc&;l Ih 1966'fhe.Législatures
‘of,Erie éhd:Niégaré‘Céunties by a joint resolution created the
’Efieand:ﬁiggara:CoﬁntieéiRegional Planning?Bpard.

;'Aé ;hé.?lannithoérd is'tﬁe only ?egioﬁéi and compreheh;_i
sive aéeﬁéy’in'thé.fegion it is‘desi;aSle tq brief;y describe |
the3functiqns,factivi§ies,‘and_powers of fhé Boafd. Eafly in
the‘history bfltheBbard %ts major work ébjeptive Was the pro- .
‘tectiéh §flp¢él.appiidant cerﬁificatién.fbf.féderal aid and

f:satisfa§t§;$ﬁ6f.the Féderal plaﬁning réquifemégfs.:'Under'the
Interéo;ernmentai'COdperation Act the Boafd'was designated as
éﬁé fé&iew»égé@oy,'fdf applicéﬁ%s for Federallfuhdingin‘ﬁrié
and Ni;garafCQUnties;"The Board wgé requiréd.£o éubmif its

| 'planﬁ;prbérams,,aﬁd;Qualifications for_revieﬁiby the Depart-
ment 6f Housing andvU?ban Development in Octéber 1970 for certi-
fication that the Boardv. had fulfilled the réqﬁirements that Con-

S — gress had mandated to obtain HUD grant and loan moneys. The

Board consequently was certified and this meant that there would
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be no interfﬁptidn in the flowkof_HUD monies tb“local munici-
palities.
Initial studies in the'wqu program of thé'BoardAinvolved‘

economic and population projections, inventory studies of lahd.

_uSes. publi¢ ﬁtilities} parks, fecreation afeas,”open space hous-
~ ing, regional growth pattern report, development goals and objec-
“tiQes.'énd regional land use. In addition to the above studies

" the Board prbdQCeévstudies andwﬁlans in the following areas:

transportation, housing, the environment, project review proce- .

dures for federal grant programs,land various feasibility studies.

for the region.

3 Oﬁé misconception. about the Board is that it acts on'appli-“

cationswfdrifederal aid to local municipalities: ‘This is not

ffpe. The Boafd does have the power to]review, make comment

and,reépmmenéations*oh'the application. as tdiwhéther or nbt'théjf 5;{@.

project_is consistent with thé_régiohai criféria as mandated”byl 'ﬁ'

' Congréss;22_fThéreer?.hthe'Planning Board dbes_have some indirf[1ﬁ5’
ect power oVer[whatrthe municipalities do within the region‘as T'
".many of the local projects such as water and sewer, roads, and =

recreation, are done with federal assistance.

Regional Planning Board vs. Regional Government

The Erie-Niagara Counties Régional Planning Board (ENCRPB)'
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i

is a planniﬁg organization; itiis not a governﬁent, does not
have théApQwer‘to’éro§ide servicés and functioﬁs other than
flanning,,doeé nqt Havé.the power to impose'tai levies, and is
nétdif;ctly requnéibleitp thé'puﬁlic; The benefits of the
ENQRPBgre:thaf if d?veiops andiprgmotes_programs on a regiohal
coﬁfiéhénSiveabasisﬁ ‘pnfottunaﬁély it does not have the author-
ity.’ex¢ept.fﬁfpugh indirect meéns to impiémenf'itsbprograms an@j'
ﬁlans, N |

‘In sgi&iﬂg problémS’relatgd to existing epvironmental pollu--
tion the}}lanningBéard has 1i£tie authqrity wit£ which to act,

"‘It'can éﬁrﬁéy a£d pepoft on?theiédrrent problems; tiace éources
| of,i)ol_iutiqn‘, and can tecommend courses 'pf a_c:‘c_iof;. The Boafd
can>¥ébommeﬁd that communities aevelop joiﬁt.f?cilities. and in-
difgctlfican-fdrpg them to do so. Admittedly‘thése functions‘are
offggeétléién%ficgncefbut what is nee@qg\isvsémé power and au-
thprif§ to act.

’Aéffar"as'splvfngﬁcufrént'prgblems.is cbnﬁernedlaction is
1eft;t§‘th§ State—l§§g1 system; a system that fo; a_number of
reasons has been ineffective in the.ﬁast,'All Qf.the problems
of this'tyﬁe of system menfioned in Chapter IV and the first
part of this chapter now obtain.

The ENCRPB is relatively effective in developing compre-
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hensiﬁe regidnal pians such as for water and sewer. However,
.any tyﬁe df.regiongl system invoives agreements-bétween local
muniéipalifies as fg sharing of_costs'ana other reéponsibilif
ties, ;Earlier. in‘the report éﬁ water ppllutioﬁ; it was indica—‘
téd tha£vreaching égreements betweenlloééi munic;palities waé
’ »partié#l%ri& time.cﬁnéqming; fﬁfthermoré lécal.éovernhents.
eventhopgﬁ they.have|acomprehénsive‘ﬁlan’té follow are'still:'
1éft’56'§b§aiﬁfthéir own finanging. coﬁsulta@ts;vetc. Facéd‘
with ingdeqﬁéﬁé-resources, both in terms. of personnel and fi—'.
| ﬁanées[:fﬁe‘loﬁal municipalitiqs>are oftéﬁ indgpéﬁle of‘carry-
"ing bﬁffthééé_faéks;7. | o |
va;SEm; fofmqu regional gg;;;nment wé?e iﬁstit@#edto carfy'!
out brééféﬁs qu solving éurre£t'problé@s such gé Wété; pollu- |
 itioh tﬁe fqilowiggtadvantaéescduld be fbféseen.. Because the
rééighéiig?vephﬁeﬁtIW6u1d have the f;wer:to_raiSe ifsowﬁ ré?e-
V.ﬁﬁg‘it”cdﬁld'dovits:own plannihg,'design. éoﬁét#uc£ion, and op-
| 'éraéibh;_ Ag£eemehtsf5étweén mﬁhicipalities‘wpuid'no longer -
'have to be negotiated'since the entire.region'would now be -
sharing in thé-costs.‘;Thié is not unrealisfic_Since the whole
reéion shares iﬁ fhe ﬁenefits also, Likéwise the obtaining of
financial arrangements could be handled more effectiyely by a

regional government, A regional government having a broader
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tax base and being more viable is almosf alWeys more likely to
arrange for_financing at a lower interest rate. 1In fhe‘matter
of hirihg consultahts to desigp municipal facilities, a region-
al'governmept,_haying more professional staff, would be in a
positioo~to cﬁoose‘from‘a wider rangebofvconeultents. Likewise
.better oooSultants wouid be attracted by the‘larger volume of
wofk a?éi}ébie. thereoy]reduciﬁg the poseibilitj;of‘inept con-
'sultenfsbeing hifea,v |

'Anopher:area thef:iegione;_governmenﬁs could operate more
‘efficientiy is in the area ofobtaining‘federal.gfants—in-aid.‘
A stapemeﬁtbfromjfhe National League ofCities'and'U.S.Confer_
eﬁce-o%ﬁMeyofs.indioates that iévﬂas become as expensive to‘put
together an appllca;lon for a $10 000 grant as a $1 million
vgrant.vg‘ ﬁow if a reglonal government were allowed to apply
for‘blopk graﬁts on‘a:regional basis the‘saving:are obvious.

ein'soifiﬁg problems related to contro}ling development and
'enhaneing thegéuélityrof the enﬁironmeot‘ihe»Pienning Board is
only éartially»effective,v Again, it has only a limited amount
of cohtrol and then ohly over.projects thateinvolve federal
funds._ While this control is an incentive fof the'majorit&vof
municipal projects to conform to regional plans it does not |

cover all the projects that affect the environment and has lit-
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tle or_no-Control-over piivate aevelopment.k'A regional govern=-
ment, iﬁ grénted laﬁdfusé céntrol authority, wduid have the cap-
abiiityof cohfrolling developmept in areas that are either high
pri¢y;£y prqﬁéctién areas or whéfe‘high pfiority’problems exist,
| The_ENcRééfthfbugh its Initial Environment Study hés already.de-_f
fiqedlfhesé:éreas ahd_has recomﬁégded thgt‘develspment be:disf :
coﬁragéa;i;?tﬁéﬁ;z%b Actual impléméntatién of fhéyregionél land‘
 Gsefpiag‘i; lafgelﬁvleft[up,to loéél‘zoning qrdihénces.‘
 jAh§£ﬁéflimportaﬁf;defect with the ﬁNéRPB:is’iﬁ aealingawithi
= métté?s';ff;ﬁfiﬁ£§£pegiqnal'hatﬁfg.  In»éh?s fegard:it'is limit-
édﬂfnigﬁélgaﬁe_wajéé COG's in'thét‘it cép@ot.spéak as é séokesj  

. man for fhé jurisdictions within the region., A regional govern-

i .
i H 3 I

- ment Sn the 6ﬁhef hénd'éouid be émpowgfedvt6 é§ sa and theréfbfe.”
.coﬁileQ;k-6nﬁ§oiné.ﬁ#6gp§ms with.other';ééibns;b'S

\:_ ;Las¥1&'%he\format;onbof'a,RegiSHél,Pléhning~36é¥d;dogs-lit-
Fﬁiéito §olv§ théVméZé‘of jurisdiétiohéfcénffontiﬁg:thecitizeng,;
leg»does_lifﬁlé tdlclear up theAjuhgle'of»ébvéfﬁﬁehts fhat a ..

~ citigen is taXed'tbléupﬁort agd'that.iﬁ the democratic system '
he is expected to exercise cdntrol'ﬁver.' A regional governrnment
enuld possibly'éliminate_eighty per cent of the local jurisdic-
tions that confront the voter, makiné the goVernment more visible

and more responsive to the electorate,
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"Onetcdﬁ1d possibiy gq'on in greater detailfbut the fact of
" the mattef shoﬁld;ﬁe cléar by’ﬁéw that a regibnal planning board;
although”effectivexas"fafas.ifsllegal authority is conqernéd,‘
lacks éome Significan% bénefitg,that.a regiohal governmént would
pbssess;: If the abové’is not clear by.now then perhaps the fol-
léwigg_éa$e1Wiil:bemOré.convinCing.

‘1ihe ENCR?? th;éuéhfa Técﬁﬁical Advisoryvﬁoard is working on
én "Iﬁteénaiional Dgsign Study" for the'Niagaré-River. ‘Althéugh
the Studj is ﬁb% compléte the Bdard has madé‘ceffaih preliminary
enﬁiréqmééfal'improvehent progéam recommendatioésifor the Niag;

" ara Ri;ef. ‘The Board calls fofvtreating the Niaéara River as}a;"
siﬁglefré#@urééﬁmanggementbunit by one agency. To carry out.  |
this téék fhé;Boafd-cites several altérnati?es:émongthem being.j
a stété‘cfeafgd-ééency such asvthe Adirpndéck’Park Agency or
broadenivn'g J‘,hé bvpowér;s% of the ENCRPB.> |
’ Tﬁ§f¢ifing9f:theneed fér a more powerful agency to handle
enViroﬁmental ﬁafférs’clearly points upzthefféét that the ENCRPB,
by its own admiséidﬁ; is not authorized to cafrj out itsvpro-
_grams in a mamer to truly protéct.and'enhancé ehvirénmental
quality; ‘Furthefmore these recommendations'also‘bring to‘sur-

face the fact, that has been stressed all along in this chapter,

that all of the other governmental units in Erie and Niagara
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'COunnies,‘N;Y.,-are‘not capable, as presently organized to car-
ry outva cOmprehensive environmental qualdty program.’ Something
more than presently exists is needed. somethlng beyond the cur-
_rent 1nst1tut10nal system. o

The reglonal goals have been stated by the ENCRPB for the,‘
twovcounpdes. These goals have been futher ref;ned 1nto obJec-v»'
fivesi” Thé5go;1s and objectiVee are ciearlj‘deSired by the,peoé
| ple of the reglon.“ There is, however. no agency or government
‘1n Erle and Nlagara Countles tnat can carry the goals and obJec—

i

'tlves to 1mp1ementatlon. The respon31b111ty for managing the
1 ¢ .

reglonal enV1ronment is stlll 1eft to numerous local governments.

,x.
‘- o a’l,

.Major fiscal; legielative; and administrative‘reform is needed;
One agéney'must:become responsible fordtnefregionaiuenvironment
" of the two county area.

17,

| fhe remalnder of this chapter w1ll dleouss the fea81b1d1ty ‘
| of and prov;de the framework for a way fo aeoonplxsh thlS reform
;n the Erle-Nlagara Reglon. The Province of Ontario has found |
a way to aoconplisn.this reform and has:impiemented'it in the
a,Regdonal Municipality of.niagara. The purpose here will be to

hypothetically impiement a similiar type regional government

into Erie and Niagara Counties,
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PoliticélvFeasibility For Regional-Goverhment In Efié—Niagara Co.

| -E%qm tﬁe cbﬁments‘maée byﬁtbe ENCRfB and reported on earli- .
er;it w;ulﬁ_iﬁdeed séem thatvconditions fér some type of reforﬁ3f;
are ripe., Hoﬁe?ér; establishihé this reform is aﬁofher_mattefQ f%
Home ?ulé appeéfs to pe strong, much strongef thaﬁlit was in On.-:1
. tario;:'Aithough tﬁé #ame complaihts in thg commbnprobléms; pol%
flu%iqn! Iéé£ Qf:ieadefship; la;k of cooperétion.‘lack of finan-
ciai respﬁrcég éxis$ in Erie'aﬁd Niagaré Counties as exisﬁed in
LinColnAaﬁd&;iiéﬁaTCbuhties pﬁior to the‘férmation'of RMﬁ,there
aﬁﬁéafé to be,little 1dcal movgﬁént toward gcvernmental reform;

‘ The oniy éompréhen81ve body that now exists in thé reglon. the
' Erle and Nlagara Countles Reg10nal Plannlng Board, was formed

as_a‘neceSS1ty<to meet the external forces placed by the fed-

i

8 eral government. I% is to the'éfedit ;f the region; Howevér,
that the ENCRPB was. the first Regional Plannlng Board ‘to be
’ credlted by HUD 1n New York State and amoﬁg the flrst natlon-. 
‘ally, It,stgll_remalns,-however? thatvthg incentives were ex-'
_tefnalirafhéf'than‘interhal.

Thé genéral political forces mentioﬁed eéplier will cer-
tainly come into pléy particularly in the Buffaio area., This

area will especially undergo central city vs. urban fringe con-

flicts., These conflicts will not be dealt with in detail here,
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but will haVé £9'be resolved before reorganiiation}

The Provipcial govefnment appears‘fo bé=the‘main stimula-
 'th'fbr lécél goférhmentalrefofm in Ontafio;.althQUgh in cer-
taigjinstancgé; as in RﬁN. the impetus'for f§f§fm was firét gen-
gratedvlocaliy;'gﬁpyever the fact remains thaﬁ’the Provincial
govefnment has:reassefted its right over coﬂf:pl»of local gov-
.ernment}. Tﬁetéifieé;;nd huniéipa1ities in-E?iéfand Niagara
Cdﬁnfiésﬁaréfsimilaf iegaiiy'fo those in RMN in fhat.they exist
‘at th% wiiilo:f._‘ the State just, as those in RN ex“v_ist at the will

ofvfhe'ffovinéé. 'TﬁéiStaté of New Yofk has not however.exér-
'v ;éised:its ﬁéwe;$ overImﬁnicipaiities';o the’ethnt that Ontario
has. ‘?oii#ipéi:forées in the United States.‘thrbugh state leg-
iéiétiﬁéé,ﬁéy_be.éuch that it:may never be dbié}to do so.

There ére Qayslthat theﬁS£ate of New York éould proyide in—
vcentiyes éﬁdziﬁpetusffor governmental reform. }Thevfirst step to
bé tékeﬁ'ﬁéﬁidtfe'té gﬁthorize a locallgoverhmgnf review much
fhé same as wés donepin RMN prior to its creation. Before lo-
.éal residenfs can be convinced of the need fo?1féorganization
it is nécessgry.that a well docﬁmented study be made as to w£at
thé-}ocai gdvefﬁment‘cababilities are, what probiems face the
region, and what the benefits of reform would.bé. Also includ-

ed in this study would be alternatives that reform could take,
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Preferably éioﬁg the‘linés of theltwo-levéliébﬁroaéh presented
veériier. Thié';ocal‘égvgrnmeﬁtvreview, fundeﬁ:by the State,
,A:éoﬁia;bé aiqéqvfoa largé extent, by the staff;of the ENCRPB.

.p *To)aC9ﬁtéin'éxtenﬁ.fef6rm towardé'regiOﬁalization appears
té,béahappeﬁihéjindrehentally in EBrie and.Niagéra Counties. The .
,j;iht.fesﬁiﬁtibn betWéeﬁ tﬁe Legislatﬁres of.fﬂé_two counties to
‘.form.a reéiéﬁél:plahning board is one examflé, _The county Leg-
'iélafﬁres hé?é:féalizédffhat what is.done in.ghe county gener-
allyiaffeét; @he‘other‘ééuntyland‘viceéveféa,-’To this éxteht
‘watef,énd:SéQefage_faéilities,'recreation,}dp¢h space,‘tranSpor-

tation

. ’ - o ) |
, Solid wastes, and land use, are being planned on a re-

gional basis, =

i

’Someagdféfnmehtai fungtions within the twé.counties also
-haVe beén'pléced on a'regfona1 basis.fvThe éouﬁties have‘con-'
‘solidated théir‘ﬁeélﬁﬂ;ﬁhits; They hé@e a1§d f§fmed countywide
;é;r‘poliﬂtibnjébhtfﬁildivisioﬁé;.ErieﬂCountyjﬁéé a cduntywidq
pérks and récréé£i§n division. vBoth_counéiégfhave héglthdé-
>'partmentS¥thaf.§ee themseivgs active in‘controi, review, and

'f‘iﬁformationfrégQrding_all types of.envirbnmentélﬂpollutioﬁ.
?uféﬁaﬁf to éectionﬁiO?aAof the Clear‘Air Act'fhe counties of
Niagara and Erie were designated és the Niagara Frontier Intra-

state Air Quality Control Region by the federal government.
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) Ea:liefjinffhis §habtér—whén_qbé#acles}fbf”561Ving:enfif
f_rgnﬁéptal'pfbbiems;iﬁ'E:ieAgﬁd]Niaggra CQuntiésiwefe listed,
_ﬂman§ of ;ﬁe Qﬁ$taclés.iﬁdicéte that-maﬁy;bffthé'l§cal:agencigs
5 éﬁd grbﬁp§ w§ﬁid faybrfgb§efnméhtal reformﬂ.flﬁ_faét a3go§ﬁ;

' strong, progressive regional government could eliminate almost

¢vefy'opé'6f thevo$staclés liSted.
Thérgfofe, p¢rhéps‘onejcouldfsay’thatregidhaliiafion»is
 gf§winé{inéremeptéllj,iﬁ'the,twb counties, itﬂis ﬁéll.éécept-
ed howevgr,jfhaf when Aqehor two funétiqns;afé'placed on a re-
| gionai l¢vé1ifew:poiitigal,obstacles will Arise;_:But when mul-
| tipie.fﬁﬁétiéns ape taken-oVerthen there-appééﬁs_to be a dir-
_féct(feiat;;nghip between the number.of fhncti§n$ régi6na1ized
'aﬁd theJEprSifioﬁhenébﬁnferéd.f-
} :ngera1,and State iﬁéeniives also;hgve‘g'very significant
. ro;e tofpléy ih p£ompting governmen£a1 peform, Zih part the
rgéson whilihe‘formétfén'ofithe ENCRPB ¢ncountéred:liftle oppo-‘
: Sl ﬁ'on .vv.vas‘bg.caulse sox}x‘g type of regional bo“dy;li‘ke ENCRPB ha N
’gib bé;fofmeafso,fﬁét ldcal mpnicipalities could,continue to ré-
:céngithéi¥ fair shar;‘¢f,fea§ral'funds, chai,governmenfsf
’»fhéfef;ré}f§Ou1dvhar§iy3§Pﬁosevsuch»a mo&e.-.1t5is to the cfe-
dit of the fwo County Legislatures that a twé-county regional

planning board was formed, instead of implementing regional
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4
R

*.plahning{on;é?étri¢tlj béunfy by counfy\basié{ig

' .kI£ appéérsfthen fhéﬁ there are tﬁo opbﬁsipg fo;ces'operaf-
:iﬁg in Erie ahd;Niéggr;;ééunties,_vOne forcé:that is dissatis-
, fieé‘wi£§ theféfoblemé}of the areé and thevlack of governmental
‘  action.onthém;f This gréup wbuid be thg easiéé%»to ponvince

. that_feSpgaﬁiiation WOuid have oUtstanding mérifsvo§er the cur-
,rént'syéﬁemf ," | |
Théﬂéeébﬁdsfofcé?.the homé—rule group wéuid tend to oppose
A_ reofgénizatio§?§asediOn-fhe endangerment of the seéuriiy of lo-
cal offiqiai§ é;d the visibi1ify”of theirj;ommuﬂity, This grouﬁ
 wii;vbe'fhgih;£deét t6 convince of the meri£é~qf reorganizafion.
 This,érqup.w§u;d pafticﬁlérly have té be shown that under the
twé—iévélréo#ééniz;tioh approach -for the mOsfséart- tﬁe commu~
nity.woﬁld 59§ilosevi%slidentity; thatfareg?wide functions taken
overiby;the §ﬁéér‘tief'ﬁoulé reduce many of.tﬁe’burdens on the
Lower tier’a£nglloW %he§ to be more féspbnsi?e t§ local needs,
that consolidation éfithé special distfictsnﬁou1d make govern-
mept.mofe ré#bbnsive'and visible to local citizéns: that there
'Qould'be savingé iﬁ their'personne1 and'finéhCial resources if
 5,}égioﬁa1-gov§£nment.coqid‘épply.fdr federalngranfs on a‘;eQ

~ gional basis; and that a performance of certain functions on a

regional .scale would lead to economics of scale, etc.
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| The f¢de£él-grant'brocedure‘requirescdmmgnt. In review-
iné Subcbmﬁittee Hearihgs on Grant‘ConSOlidafibn and Intergov-
,ernmen{él Céépératiqn26 a main argument fof grant consolidation
was thét lécéi muni¢ipalities after devptiﬁg most of their re-
sourceé:toigémpétitién for federal funds, neglécfgd some of the
;ocal needSiaf the local citiéens. VCentralizing the grant ap-
'blication pgéééduré into a regional government;has.its obvious "
l?advantégeé‘ih'this_mattef.

,Admi?t§d1y this’section on political feasibility has been
sﬁperficiai.:but it has poinféd out some of,thé pblitical fac-
 tors to befae?1t'Qith. :Some of the conflicf§ may be eliminated
or atth;sflléSsénéd if, in a reorganizatioh;éttempt the fol-
lowingpoihf§:WereEconSiaerea:l ‘>' ;

1. Inifiétion’of a_étate;fundedvlocal goﬁérnment

_'réfieﬁ in Erie ahd»Niagara Couﬂties 1iéting
émoﬂg‘étﬁepafhings; tﬁe muni¢ipallséfvi§es and
fuhéfidns in.t;e region, present trends and the
pregsg;es on local govgrnment, revigw;Qf what
biocéi;peOple consider to be the problems of the
regién. local_government units in fheﬂregion,
alterﬁative forms of government including the

status quo, and recommendations for reform
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2 Initiéﬁion of feéeral and state suppbrf.for re-
o:géhizationLZWithqut which aﬁyreofg@ﬁization
attémﬁt isliﬁely to fail, includingifinanciai
- vincehtiyes‘forﬁregional gbvernments |
3..A'$£#aightforWard easy to read documéﬁt; includ-
 ing’éh;écon0mic'?nalysis. oflthe aanntages of
formihg a regibnal typé govefnmént in Erie and

-  Niagara Couﬁfies

4.AFuli.publig reprgsentétion and participation
fﬁrﬁugh tHe media and through publié.héérings
atxéil.stages of‘the reofganization-atfémpt
sféfting with the local government re?iew and
confiﬁﬁing through the implementatioﬁ_§f the
go?efnﬁental reform,

Theééiafe.just‘a'féw stebé that mggz behtaken in order to
be suéceésfﬁ1 in any redrganization attempt,;mqfe could be add-
ed, but theimaih poiﬁt is to convince the loca;icitizenry of
the advantaégs of é ;égionél concept, advantage§ that should
far outweigﬁbééy disadvantageé. | “

New formé of government are hardiy ever:éet up except to
meet crisis si%uations. Whether a crisis situéfion exists in

Erie-Niagara Counties is perhaps open to debate. Certainly
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with regérd t§ the environment a crisis:éitQafionidqes.exist.
For reformto;take plécé_of-ﬁe effective.persdnsvin position
of power (s£éte. fgd;fal) must beliéve strongly{in'reform..

v:If,is unéommgggfdr réform;bfjlocal governﬁent to be demanded

~ by local government.

A Nof?iOn Lc§a1VAut6nqm#’v
| ‘fThé}e:isﬁé‘gopq,Aéal‘of;talk about lcgal:ﬁéutohomy.“‘ A
; sériqu§ béiief ih itviéads_té the foliowing éQhSiderationsz
‘:A‘i l:.The}rgngé>and Quélity 6% servicés offefe@ by:
" mpnici§a1ities'varie#fwidely depeﬁding oﬁ»(a)
;taéirésouféésvof ﬁhe‘a:ea (o) willingnéss of
go&#rnmehté, ané”the ﬁﬁﬂlic to'spend_égd:tax.
‘i; i$ because éf ihiS‘wide variation thét much
6ff%he Sfate and ?ederal assisﬁéncé is given
_f@';ééalgéﬁéfnments:
2, Cg;pépéfioﬁib;tweén local muniéipa;itieé may
. fanég froﬁ:notﬂing, perhaps eVén’ﬁqstility, to
‘fgli';ooperatioh in:all_mattérs.__Agtchomy..in_"
;éhqrtj meahslthatbld¢a1 govefnménts_are largeiy.v
‘lfre§ to.gQ fheif3§wn Qay.5'If bne beiiéves in
good iécai government it is hard to visualize

how one could believe in full local autonomy.27
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It may 5é neceésary that the formation of some type'of a
regionél.governmenﬁ majvhave to come about thréugh:a_step type
japproaéh, ﬁoséibly spanning a period of fiftéen ;ears or so.
Perhaps as}é,first step the County governmehtsAmight be
strengthened. .This woﬁld‘be in keeping witﬁ»t£e ACIR reporf
M-61 entitléd, For A More Perfect Union-County Reform,28 and
also would.avoid hany of the immediate political problems that'
the forméfign7cf a regidnal government‘wouldicréate. The
strengtheniﬁg'of ‘the counfy governments may=We11 take the form
of the c§mprehensive urban‘cbunty plan.alternéyive aé discuss-
ed earlier iﬁ.éhapter IV.

.I.do nof_ﬁiew the strengthening of couﬁtyigovernments'in
Erie.and Niagéra'to be the ultimate step. Baséd on the fore-
gping anélySié it'is céncluded that,the,ultimate would be the
.férmation offé regional government from the two Counties.

This regiéhal’gove?nment formation may be accohplished more
' readily ififirSt the.two county governments;wére stfengthened;.

Althcugh the two strengthened county goyerﬁments would be
a sﬁep in'the,right difection_it will have certain drawbacks in
itself; Thé”cbunty govérnments, as they now exist and as most
county governments are, are more responsive to rural areas. If

these two county governments were made more powerful, along the
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lines of urgai?county,»they would be more péiifically power ful
in ‘their oﬁﬁf;ight. They may then impede wifh'ﬁoré strength
"fhe poéSibLé;f§tmation of a fegiohal governme§f bethen the
;two-géuntieé;__ B
| ‘ Thé;pfdﬁiéms of leaving the.system as two étrengthened
_‘county go;efﬁméﬁté may be summarized in the foliowing three
} points:. ' | |
\ ' l._Théirégipn»df Erie and Niagara Counties is a
ﬁhi%;’to leave its government dividéd‘into
fwo Wﬁgld perpetuate_fhe difficulty df_co-
:oréi@a&ion, and of treating commbn provlems
qufg,éommOn.Basis. o | '_: Lf s
| 2;.f;o£i§ms of citizen representation would be no
@bfeiécute under a comprehensive‘régioﬁal‘reor-
gahiiatidnfthan~wbuld~beunder strepgthening‘
 the t@6'c6uh£ie3. Indeed equitable répfééentaf
’ vti§ﬁ4in dealing with common problems on a common
. »basisiﬁould be more difficult onva two‘county ba-
»éis}ﬁhen it would be with a gihgle regional basis.
3. A pfbbosal to forﬁ two urban county go&ernments would
cauée_some upheaval now; while further upheaval would

again be required to create one regional government.
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Framw@rk:‘kdr:% Regional deeihﬁzeht
ré$f*FonfErie;And Niﬁgéﬁaécountieé; N.Y;

.If is tﬁeﬁintentof_this section to preéénté in the opinion
. of.#his authéﬁ;iand based on conclusions derived from a short
term.researcﬁ, ﬁhat the ideal would look like;'in other words
what a regiona; government WOuld look like inﬂErie and Niagara
Countiés. It isfully réalizea that this may represent the
ideal and that in actuality a less stringent méthod of reform,
verhaps along'the 1inés of the multipurpose diéirict or the
cémprehensivé1u:ban-c§uﬁty plan may'be the Qh1y acceptab1e al-
ternéiivgs t#af.can bé politicaily implemented. These two al-
ternatives areithe only écceptabie ones in that they are the
only proﬁoSals that provide a two-level systeﬁ of government and
that take a éomprehensive'approach to comprehensive problems,

The apprééch taken here involves fhe'cfeétion of a new area-
.widé. interddun#y gﬁvernment. This approach has a considerable
similarity to fhe comprehensive urban county and metrbpolitan
‘multipurpose diétrict.a:rangements. The ideél;approﬁch, federa-
tién, if applied on a one county basié. would differ from the
gompréhénsife:u?ban éounty plan in that the forﬁer calls for re-
plaéing the.county government with a new metropolitan agency

while the latter remains the county government. Whether a new
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agency is fofméd orfthe cbunty government is,strenéthened there
would be subStantial :edrganizafion in structure, therefore dif-
- ferences betwéen a one-county federation and’fhé comprehensive
'urban-counfy pién may ﬁe minor., Of course, ih teims of inter-
county reofg#niiation the fedefation is the only.bne'possible.
| Federation and metropolitan multiburposé diétricts can both
lﬁe“used either}iﬁ one-county or intercounty situations. However,
| féderatiqn.‘ often involves the enlargement of local boundaries to
maké thém_moié‘inqlusive_and viable, this is.unknown to the mul-
tipurpose.distpict conceﬁt. |

Since 195$'supporf fqr the federation cchqe@t, an area wide
mdhicipality'piQS 1owef-1eve1, poseibly enlapgea local munici-
pélitiesAhaé_glhost cémpletely vanished from‘thé-United States
scene despitg the not uncommon belief that it is the logical form -
of governmentaiHorganization for a number of SMSA's.29 However,
in i§53 thg éon¢ept gained st?ength in éanada Qith.the formation
of Metropolitén:Toronfo; Subsequently se#eralvother areas were
'formed'alpng;thé}federation concept iﬁcluding’fhe Regional Munic-
ipalify»of Niégara'which ﬁas reported on earl;er. fhe concept -
seems to 5e'wqfking well in Ontario énd there has been no move-
'ment back toward a fragmented government approach even from

those groups who initially opposed the reorganization attempts.
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MetropolitanfTorpnto is Rerhaps the only.one thét has been in
existence long'énoughvto completélyvassess ifs.gains and limi-
“tations, In’Méfro‘Tbroﬁto changes that haveemérged since its
creation have;béen in the, direction of‘a more.§0mprehensive re-
form, as Witneséed by more functions being aésigned to the area
gévernment and the reduction of lower-tier governments by.one-
ha1f,>° |

Perhapsfi£ is time to try this concept égain in the United
States, but‘tﬁis.time learning from the mistakes of the past
and borroWingVSQme expefiences from Ontario. This éharing of
ideas_and expefiences ié:hot hovel, it haé eziétéd as long as
both cOun%ries?have. .Tq be sure many of thquéhadian reorgani-
zation atfempfs_weré made with knowledgefof'the failures in the
United States, Simiiarly United States érganizations. particu~
larly the Adviséryzcbmmission on Intergovernmental Relations are
looking at Can;dian experiences., This is w;tneésed in the ACIR's
recent pamphlet" entitled Mﬁui;ﬁwszwiw-

- 31
ernmental Experiences.

To facilitate the establishment of a regional government in
Erie and Niagara Counties some of the latest Canadian experienc-
es particularly those for Metro Toronto and those for Regional

Municipality of Niagara should be used.
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It is of course fully realized that the pblitical and tra-
ditional sYstems of Canada and the United States are importantly
|

different, LeBlanc and Allensworth states

"It would be a mistake to attempt to use the Toronto
~experience as a guide (for good or bad) for metro-
politan areas in the United States,”

Their statement is both true and false. One definitely
does not asspme that the political situation i$‘the same in‘the
United Stétes aé in Canada and’any proposals ﬁade must make rec-
ognition éf this fact., The main difference is that the Province
of thério exércised unilateral controi over métropo1itan areas,
created regioﬁai goVernmentsu and assigned fﬁnctions without a
loca; pqpulgf_&pte._ While it is theoreticaliy frue tbat State
governments in fhe U.S. have the same authoritykthe& are gener-
ally relucfaﬁt:and‘sometfmes politically incapable of changing
local governggét structure and powers. Meifgpolitan change in
the U.S. muét;?ome gbout through local voter aﬁproval. This ap-
_ proval«admitﬁedly has been a roadblock tovrgform programs of the
past. In othef words, American state governments may have the
legal authoritytbut do not possess the power dr-desire to become
.involved‘in meti‘opolitan.government° State governments, in real-
ity, are more'feflecfions than manipulators of iocal power struc-

33

tures. Apparently this is not the case in Ontario.
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.The stafementvthat‘government reform in Canada cannot be
=‘:ueed ae a guide is false as much as it is true, Every book or
"pamphiet ﬁritten on metropolitan'government referenced in this
peber>has inoiuded a‘discussion on regional;or metropolitan gov-
~ ernment in Caoada. it is true that the Canedien e#amples can-
not be useo_without mentioning the_politicel differences; it is
equally fruethat one can gain some ideas, experiences, and prob-
lems that government reorganization in Canada elso had to face.
Many of the problems faced in Canada are the'same as thoée in
the U.S.g-the ma jor difference being that perhaps local people
' in the U.S,'will have"to be more convinced of the merits of re-
organioaﬁioﬁétﬁere will have to be more community involvement
and parficipation.
- In'sumoary, experiences in Canada can be used as a guide,
in some matters, but ueed'wisely'noting differences between the
 two countries, | | |
This section Wiil present a framework for e regional gov-
ernment in E:ie and Niaéara Counties patterned somewhat after
the Regional Munioipality of Niagara. This approach appears to
be the most logical'fof solving problems that are common to the

two county region; it is patterned much along the lines of the

federation approach.
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The framéwﬁrk presented here, because of-éertain iimita-
tions ahd‘thé.édmplexities of the issue, willlbé of a general
nature; The:idéé is.to shape a two 1evel system Af'government;
one that fec§gﬁizes the need for both a commﬁhify level and a
metropblitan 1§vel. This will enable‘regiohéi‘iSSues to be de=-
. bated‘and poiiéiés adopfe§-for the good of al;:citizens in the.
area while‘reféining a meésure of independenéé:When:deciding
issues that are contained within their own jufisdictions. As
statedipféviougiy the.speéifiqs of the regiohalbgofernment may
be'varied‘fqlfit the economic, cultural, and_pdlitical charac-
téfistiés“of Erie and Niagara Counties. It W§uld be folly here
to state thélSPeéifiQs; this can only be done‘after a rigorous
local‘goyernment review as récommended earlier.v»However. a few
ggneral comménfé may be made to set the_stage for general pur-
pose regiona1 government. the form concluded_by this author to
»be the idea13fop_mohern environmental management,in Erie and
o Niagafa!Counfiés. P
Regional.Levelji

First; thé.regional 1e§éi would cover.the,éntire territory.
of Erie and‘Niaéara.Counfﬁes. This is in keepihg with a state-
ment made by‘the Committee for Ecpnomic Development,

|
"In cases where the metropolitan area spreads over
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‘SeVerai ‘counties or towns, a new jurisdiction
should be" criated whlch embraces all of its
territory. "3

This igﬁaléo_in ieébing with the Bureaﬁ of'Census descrip-_
tion*of-ﬁfie'aﬁd Niag;ra;Counties as the Buffalo SMSA. Also
the Leglslatures of both Countles have recognized that the
two countles are a unlt in 301ntly forming the ENCRPB.

| . : . ‘

Tﬁe argafw;de level would be governed by a regional council.
The regionai}éoﬁncilAyill be composed of fhé h¢ads of the remain-
ing local cqmmyhities pips an additional meﬁbg# for a certain
numberbof poﬁuiation. :fﬁese membersvwouid.be &irectly elected,
This system-wi;l facilitate repreéentation by”ﬁopulation and
c o v . _
: will gua:éntgggthat every citizen is representéd. Guidelines for
the nﬁmber of;éopulatioh td be represented ﬁyione member could be
determined b&'ﬁhe stafe; |

Anvalterhafivé to this method oflrepreééntﬁtion on the re-
gional gd&ern@ent haéibeén made by the Gommittéé‘for Economic
Developmént.?s They suggest electing delegates representlng
leglslatlve dlstricts on a one man, one-vote bas1s 1nstead of
rep;esent1ng:$hg community units as such. They state that rep-
'reSentafion1§§§ed‘6n,cqmmunity units rarely produces an area-

wide point of view but rather a bargaining process through

which the various smaller units try to protect their parochial
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~interests.
:Thérg iéfé.problem with this‘approach ih’ﬁhat‘cérfain com-
muﬁity léveis might:not héwe'representatibn.  The solufion may
re§t in al;owing fhe_heads of iower-tier goverpﬁents,to sit on
the councilvﬁhile:electing additional members répresenting leg-
is;ativebdistficté on'é'ﬁne maﬁ—one vot?'basié. This indeed is
éimilér_to”fhg-Syéfem used in RMN where membéré'on the Regional
caﬁncn on ,b'oth‘dir'e‘ctly and indirectly electe':_i. In RMN the
- members difecti& élécted fepreéeﬁt a populatioh of 20,000.
'}Tﬁis woui& producé an extremely large councii in Efie and Niag-
'AEa Countiesg iTherefore perhaps each directly eiected member
in.these cpqnjies should represent a population.of 40,000,
.C;mmﬁnifx ievei
| fb pro§i§é for access to government, td reﬁain independent
visibility ap§ fo satisfy proponents §f centralization and de-
_cgntraliia£i6n A céﬁmunify level of governmént shéuld be re-
tained.l Thé_boundarieé, however, should be chéﬁged to make the
vloéél governmeht more viable. Although much of the literature
.éﬁ:governmentwofganization places heavy emphésis on'appropriéte
éize of.tﬁe community level there is little hérd eéonomic evi-
36

dence what the optimum size should be. The provincial govern-

ment of Ontario suggests a minimum lower tier population of be-
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tween B;OOO;énd;lO;OOb,_.The size of”the_lowefvtier must meet
| two crité£ia,;.Firs;.4bg large enough in population to be ef-
fectivein.providing services and seéond. be small enough to
be acceséibie;énd.responéive to the local peopie. Meeting
these two cfitéfia wiil vary from area to area, therefore,
fleiibility,tq.sizé"should be permitted although the minimum
uged by Ontario-seemévtbvbe valid as a minimﬁm. 1985 popula-
_ tidn pféjectipﬁs made by‘Corne1i AeronauticaivLaboratory and
by the New Ybfk Sta;e Office»ofuPlanning Coordination (now
, Office of Planning Servides) fof the towﬁs iﬁvErie and Niagara
.coﬁn%ies cogldvse;vg’as a guide for‘determinipg the_size and
areé of the¢c¢mmunity tiér. Thése projectioné are éhown in
Fig. 17. ) |
Strﬁctural Organization Of Lower Tier

The lowér-fier gpvernmental level_may wéll,conéist of
exisfing locél’governments-witﬁ their.fuhctions revised for
the new %wo-ievel sysfem. The structure of the new community
levelrgqvernments should not be imposed from without but should
be defefminedvby local peoplé working within broad state guide-
lines. _ .  ‘ o

The totai land area of Erie in Niagara Countieé is divided

inteo cities and towns. The town boundaries comprise all the
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f_iand area éﬁtside the_citieé of Buffalé;‘Tonawanda, Lackawanna;
Niagara’fal;é; North}Tonawénda; and Lockborf."lt is suspecfed
that manj of the.towﬁ governments in Erie and Niagara Counties
alreéd& possess a strong community identity; .There‘are only a
few fowné in the areathét_do not possess'thé.minimumvpopula-
tion.suggééteﬁ_ébove.;~1nmost cases these ldw_pépuiétion towns
cquid békéombined wifh adjacent towns of similéf low population,.
?hereforé iﬁ might be-suggééted that the 1oWer-tier comﬁunities
be.orgaQiééa along existing town boundaries with some combina-
tions. .In:mostcases‘théﬁ. eiisﬁing town boundaries will not
have tobelﬁhanged, The ?owﬁ governménté migththen be main-
Afained_as’the govérning_bodiesfor thé lgwetftier level, Fig-
ure 17 sho&s‘the cityv;hd town boundaries élong with popula-
fioﬁs in_eggh.__
. Ihe Cities _‘
“One éﬁestipn that the Ontario government ﬁad to face was

'whethéribr not tp ihclpde cities in the regiohal government for
"Niégara. 'Théyjﬁoncluded thét indeed.cities‘must become a part
of,the regiqnél.government.

In éarlj dayg-tne separation of cities from rural areas

made good_sense but nbt today. Today's trend towards urbani-

zation and influences of the city extend far beyond the bound-
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aries ofpnho‘eity; To leave cities out of the regional govern-
ment would nerpetuate the confliots of rurall?s; urban, There-
fore. to.be}effective the regional‘governments must include the
cities.
' Thelinclusion,of.theelties~shou1d cause'no great problems

.with tnelexeenfion of Bntfelo.q TheIpopulation'of‘ﬁuffalo, ap-
nroximatelyvseO}ooo; is rafhen large compered to the other‘eit-
les in fhe afea. It may be so large that isolation and aliena- '
| tion of some groups within the city. particularly minority |
groups is ooeurring. This causes a diminishing in the sense of
communlty within ‘the c1ty. iherefore. it may be necessary to
establish community districts. or boroughs. within the city,
1f only as a matter of establishing a stronger sense of commun-i
" 1ty. Groups that feel alienated within the clty now. will feel;
‘1~even more so once a’ regional government is established if they '
are not represented on the regional council. |

he Disxribuzion of anot;on

In an age where it has becone.increasingly'eifflcult to

d1v1de powers between natlonal. state. and loeal levels 1t is . ’ﬂ
'.,also dlfflcult to divxde fUnctions between a reglonal level . -
and local level, It is. however, possible to outline some

basic arrangements between regional and lower-tier governments
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particuiarlyVin:those areas that affect the regional-urban en-
vironment; _Tnedkey appeare to be in‘the sharing of power and
reeponsibility_over fanotions rather than in_aliocating a func-
tionen?irel& to one‘lerel or fhe other,
Piannir_lgl.' R

: An”obvious Iunctionfor regional government is comprehen-
sive regional pianning.'.mhe area has‘already realized this by
forming the:Erie and’Niagara Counties‘Regional'Planning Boardrd
The plannlng board would necessarily be under the control of
the regiona;rgovernment. Planning must be a dlvided function
| becauee of the division of responsibilities for ‘services.
| *ﬂﬁocalized:planning is'needed for coordinarion of urban
::functions in order to produce effeetive overall local programs |
pand for the guidance of 1ocal development wlthin accepted area-

wide guidellnes prepared by the regional planning board.38

Low=
&”er_tler governments must establish their own,planning agencies
.wherevthey are‘nor n0w establiahed. The regionalpgovernment
must nave the right to veto local'plane,‘a right not now pos-
sessed by the Erie and Nlagara Counties Regional Planning Board.
Z'The effects of adequate plannlng at both levels with regard to

the physical environment have been discussed previously and

need no repeating.
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Land'Use Control,

: Zoning is land use control by physical planning to bring
-about phySica; results’for public welfare, ZoningAis regula-
tion undér'police power of land use and density of popula-

‘%It is hard to a&oi@”the conclusion that the use of
land and resources, like common problems such as -
- pollution, can only be tackled satisfactorily on
'a regional basis, and that it will not be so tack-

led by a mult&glicity of units with varying degrees
of planning.,"¥0 - ... | |

ihévENCRPB haslprodu¢éd é:régionél land.uéé éonCepttpl;n -
forlErié'aﬁd“Niagaré'Cquntiesi This plan specif;és vroad are-
as»of.;ndustriai;i;nd'residential.activity. The EﬁCRPBdoes
,-not; ﬁoﬁevet.,haveAcontrolvoverithe zoning pﬁégess but must
xi&plemeﬁf'its pian,fhfough the followiné devicégaul
';Adéi;g‘tghéouﬁfy and local gbvernments'in the location
'\ énd.tiﬁing:of,Pﬁblic facilities; .
Aemebhnicalbﬁlagning‘éséistance toﬁéoﬁnfy ahd localngv-
. e£ﬁﬁ§9tSi‘;;:J - :
fbooféinéfiénof.régiqnal and cbﬁntybpianﬁiﬁg"workvpro-
grams;:, c
-Adéﬁtionby t5e cﬂunty 1egislatures of.futhioﬁal planéf .
.which reflect ENCRPvalans;

~-Increased participation of citizens and their officials
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, in‘the’plaphing proogés. «

In fhe frémework'presentéd here it is suggested fdat zon-
ing for léﬁd.usé be a divided fesponsibility; that the regional
level adoi:t the plan of the ENCRPB, but that the commﬁnity lev-.
el have some say over zoning in their own area in order to con-
troi_théir”owh character,”-The fegional level, in adopting‘the
ENCﬁPﬁ'plan;‘wquid be zoning broad areas which local communi-
‘tiés‘gouldvzong into‘smaller sdb-areas. 

 'T$e:feéional levél must be given veto pqﬁers over tﬁé com-
.mu#ities z6ninéfpowers‘in fegar;ito some aépedté sﬁcﬂ as pre—u
véntiﬁg cbmmunity‘lefél zonihgﬁfrom becoming ah institutional |
block againSffmihdrity,groﬁps.
| Bécéasé 6f.it§ naﬁure.'transportatioh céhndt.be planned
solely#sfaniinfraédeéropolitan basis. The ENéRPB is alfeady
‘invo;veq‘to a ié;ge ;itent in regional transboﬁtéfion planning
thr;ugh itsitwﬁ iéﬁérfs; Urﬁan&r#ﬁsgortatioh‘hnd Land Use Co- .
ordination andiEfg;gation Qf.Trggsportgtion Plgggigg and Its
. Impact On Regioﬁal Development. Transportatidn;policies of
course also involve State and Federal participafion. 1t is

- necessary that the regional government handle the planning,

design, construction, and maintenance of transportation con-
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sidered:tqlbelof regional importance. The_t#aﬁéportation system
must be handled on a comprehensive basis becaﬁse:it is one of
the functiops'tﬂat_lﬁrgely determines where érOWth will take
' piace. R
Because;fignsportétibn is so important tofCOﬁmunity develop-
ment the fbfmﬁ;ation of area-wiqe transportati@n policies must
inﬁolvé‘commﬁﬁity 1ev§1 particibation. While}fhe plann;hg and
construction.éf regionai roads should be mainly the responsib114
ity bf the fegibnal le#el thefé are certain aépects of a trans- -
 portétipn.s&stgﬁ thatvaffect‘iocal residents only, amongdthese
are logalst?éé;s.bsidgwalks, etc, These_shggid‘be ieft.under‘
| thejurisdiciipns of the l§wer-fier governmeﬁté.
V«l!afté:r Supply And Sewage b_isgosaiv
| Aifhoyéh;g”comp:ehensive plan for water-énd sewerage has
'ﬁeeh'de§elofe&fby theAENCRPB-fér‘Erie and Niagafa Counties the
remaining a}:vtif\:r‘ities'.#ndér this function are left to local gov-
 ernments’andl;§eciai:pufpose‘distiicts;¢
‘ _Watér sﬁépiy and,distribﬁtion. and-sewége’disposal are

afe;-ﬁide‘funétions'in the same manner as t#aﬁSportation. Thef ‘
distributioﬁ)systeﬁ will 1argelyrcohtrol wheré'growth will'take

place; the distribution and treatment systems, if done on a re-

gional basis, can be strongly supported by potential economies
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' of é¢ale..

Wafeflsuppiy and sewage disposal can be a divided function
-or it qanjbe dqne solel&‘by theiregional government, L‘I'he Re-‘
gional Municipaiity‘of.Niagara‘hﬁé'divided the function with
treatmeﬁt'andltruﬁk 1ihes the responsibility of the regipnal
government and_igterai iines ahd house coﬁnectibhs the respon-
sgbiiify of iOCai go&ernments. This division of'responsibiiity
is:suggé;ted.forErie and Niagafa Counéies wifh the intent of
 leaving the‘local govérnments tb perforﬁ as maﬁy‘non-area wide
functlonslas p0851b1e.
Solid Waste Collectlon And Dlsposgl

' .Again'this fungtion can operate with a sharing of power.

The'diéPOSalqulsolid waste is bgéoming increasingly a region-
L al environmeptal p:iofity. .Landfill sites afe growing scarce
and need tq be‘ﬁénaggd professionélly. Incinerator costs are
' éxpensive‘an@'ﬁsyally can only be efficient when operating under
the e;onomies ofzscale'that-a regional basiskcanﬁprovide.

-The pro;ectlons for so0lid waste disposal 1n‘the two counties
is that by 1990, the reglon w111 be generating approxlmately 9 2 o
million tons of refuse per yeaf..or enough to fill up 22 c1ty

blocks to the height of the Empire State Building. There are 43

disposal sites in the region, varying from incinerators to sani-
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- taryfland fills to open dumps Whichvviolate;thefState Sani;
- tary Code, uz ‘With these figures there isf little need to
_justify‘solidwwaste management on a.regional basisQ
Collection is another matter. ‘There is‘a consensus of

opinion that oollection should be performed wholly at the lo-.
' nvcal level.w There is little spillover of costs and benefits :
to collection at the local level. Therefore; it 1s recommend-
ed that collectlon be handled at the lower-tier level.:
o An argument often uged against regional management of dis-u
posal 81tes is the extra costs involved 1n transportation.-" |
These costs can be reduced by the use of transfer stations .
. which eould act as a dumping station for local municipalities.

vé

These transfer stations could also compact the wastes before
~«

shipment 1f the 1andf111 method is to be used.”

M '
8T
o

o Pg;ks. Recreation, ggd Conservgtion

With more time for leisure. demand for adequate recreation
is 1ncreasing: Recreation specialists generally believe that

‘at leaet 1Q‘acres per 1000‘p0pu1ation of recreational area must
,;fﬁg providediinla well-balanced city.park systen, plus an addi-
’Jtional_lo.:éérlormore acres per,each 1000 persons of scenic
gn& natural parks outside the city but under the control of

county, state, or other non-municipal zea.uthority.’+3 This addi-
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tibnal ﬁon-hunicipaliaéfeage méy.ﬁe classified as regional park
land. The éxiSting standarﬁs in Erie and Niagara Counties are
15 acres of reglonal park land per 1000 persons.“a Unéer these
standards. and planning for approximately 1. 7 million people 1n'
nthe Erle and Nlagara Region. the regional park needs would be
25 500 acres and municipal park needs would be 17.000 acres.
The current inventcry is that New York State owns 5,000 acres
of park and recreation land in the Erie-Niagara Region. Erie
County owns 5.000 acres, Niagara County owns 1000 acres, and
: 1oca1 municipalities not provxding significant acreage ‘of park
or recreational.facilities.bs While it may be hazardous to make
assumptiéns on these data it would appear that park and recrea-
tion land 1n the region is inadequate and that park land acqui-
' sition is necessary The question to be asked is who should
. make theracquisitionéJang;whq should.mangge.the,park system.

Themprééent,parkﬂand.rgéregtion:éiéteﬁais édmple#rwitﬁa
faciliti§s=béing,provi&ed[ﬁt fédébhi;‘state,rconnty, and muni-
cipal levels. .Has ;he:pr§39nt_sygtgmﬂwozxed?-‘thglanswérVis
yes and.nc,.“c§rtainly;park(ghqfigegeatién_facilities have bégn
provided and may be thejbestthaJ‘oould be developed with lim-
ited funds, But in evalugting previous park.‘recreatiqn. and

open space plans for the region the ENCRPB has stated that
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_thése?plaﬁs;.which falied;on standardg-drawn.up‘at.the;national
level, hawe'violatéd-ggéd sense, have assumedvtﬁat every family
‘is“highly mp§i1p.-have neglected the young, the senior, and low=
er_iﬁcbme_claséés and hés been tqa‘restrictivevto integrate into
‘é'coﬁpreheﬁsiié plaé.f‘¢§eEmCRPB went on to flash out at the
false econoqy iﬂ‘human t§r¢sAinherent,ip notfadgquately,plann-
| iﬁg'to'seQQe the rgc%eation needs of all the'vg:ioué groups of
peoplenwholmgke ub'the_regién'a population."uél Another.prob- |
lem with'the cufrént gystam~in the region 1s'that.if federal

| anéistate go#ﬁQnments»hawé\pro§ided'a 1arge:hp@ber of facili-

_tiés 1# fhearég.‘the_cougiy'levél tenda to fél; ﬁehind in
' {prpviding#Qprggtign?%;£ the area is,well.sqpp;igd with coun-.
‘ty paiks. mnnici#al;govefnmanfsfend to fall~béhind in provid-
ing ;qcaljparﬁé and.rec:eaxioﬁ; 'The probiem~is”that‘state.
county, and éémmpnity?:ecreation'do_not alwéys;éérve the same
: récreatidna; peéd for various groups‘wiihin the region,
Based Aﬁ_thé>above'infcrmation.it.isftherefore concluded
Ithat-the fggional gavefn@eﬁtvbecome responsible‘for a complete
.pgxk syéfem fb serve thg na¢ds of all the people ig the region.
Thie can be:déne 1n_séveral(waysmand ceu1d bewworked’out léter
but‘the_principal}feature is that,one organi#ation»ausf become

responsible for the provision and coordination of the park,
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:open'space,fand recreational fecilities in fhe.region.: The re-
glonal government would assume the respons;bilzty for channel-
1ng federal and state efforts 1nto programe that meet the needs
of all groups._ Some local parks may remain under local juris-
' dictlon.

Alr gualitx Control

There is little need to reiterate the severity of‘azr pol-"
lution in the Erie-Niagara Region. It is we_ll known that the
region.ie oﬁe of'fha most serieusly air polluted areas in the
JUnited Sfa%es;:'fhe‘most permissive NewYork.Sfate standards -
'areeﬁeing exceeded;ieLackawanna and Seeth Buffalo, Niagara
Falle,.Neffh Tonaﬁanda,~and Tonewenda.h7' An&ene driving‘
through the reglon can attest to the severity of the air pol-
lution problem.‘

A1r pollutlon controi is currently the reeponsibilzty of
fhe Erie- and Niagara Counties Air Pollution Control D1v131ons
whlch are funded through the Air Pollution Control Office of
the Environmental Protection Agency. Air pollution control is
velearlyva»regional matter as evidenced by the designation of
the Niagara Frontier Intrastate Air Quality Control Region oh

May 1, 1969 which consists of the entire counties of Niagara

and Erie.,
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‘Sinee_the:regibhlheSTbéen eléssified byffhe federal.govern-
ment as an air quality control region and because of the trans-
Jcounty effects of air pollution it is concluded that the region-
cal government should assume responsibilities for monitoring and
abatement.programs. This is in keeping with the Advisory Com~
| mission on Intergovernmental Relatiens who, state: o

-"The strong consensus of air pellution centrol experts
gseems to be that since ‘the -area of pollution’ sources

- and effects frequently overlaps the boundaries of lo-

_ eal governments units, pollutional control activities

- .should be performed by an agency with a real jurisdic-.

~tion encompassing that of a gumber of municipalities
and perhaps even counties.f

S The reélonal government ﬁust,‘however, prov1de accese to.

| i“eemmﬁnity 1nvolvement in air pollution control. It must-eet

| _ es .an eutlet forrgrievances initiated at the[communlty level.
e1It must be the lnitiator of public hearings on air pollution .

_cases,that are intlicting‘danger‘tp-the regidegtsrof the-rea

-igion. . S '
ggapigg; Bog;ow1gg |

One functien that 15 often sidestepped in propesals to
vlallocate functions ‘to.one level of government or the other i'
',1sith?a1599393 of debentures for the financinglof capital

. expendifures. Thie could-be a,divided_respeneibilifj bute
the full benefits woeld be reached only if the regional gov-

ernment assumes sole responsibility for this function. It
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-'is,there;oré_§bﬁc1udéd_£hat ail debentures be issued by the re-
gional govérnment fof.ﬁoth fegionél and local capital expendif
tures;:l¢his scheme has_d?ublefﬁenefits¥ First,‘éapital will be
fobtaiﬁed éésier and at tﬁe leégt_possible ¢ost[a£d; second, the
regidnai‘goﬁernment will have t@eiauthority»to control the capi-
‘ t#i}budgets.of_thgloﬁef-tier‘jﬁrisdictions-prqviding é ration-~
ai‘settiﬁg oi priorities. | |

Other Functions

‘_Thefe;éreva'variety of othér géneia; purposé governmeﬁt‘,
fﬁn;tionstthat‘gould be covereé'includiké; edu¢étioh. firé,éro-
tecti§h, ﬁoiicé;.welfa:e. health, ﬁousing, etc, It is not the
pﬁrﬁése hére to_provide the framework for the divisidn or shar-
ing of tﬁesé functions. 'fhis:is due to the iimitaﬁions of th;s‘
report ;ﬁd b9§ause tﬁis repor£ is more cpnéerned with thosé‘func-
fipnsthat affecﬁthé,physical en&ironment.

.'The6the£l%ﬁncfions'are;onéS"thAtéréformers had hbpéd‘would
be ¢né Sfuéhé:greatest benefits 6f regipnai.gévérnmenés Sut for
~which most reform methodg have seeh fit’to‘avoid. These are al-.
so some of the functions ﬁhich have caused the most debate and
controversies particplarly between central city and suburban
and rural groups. However, the basic pattern of ass;gnment

contemplated is illustrated by those functions already discuss-
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:ed;f Thé.gféatést,nqté;to be made here is the conclusion that

| no.hard_lines can.be.drawn bétween functionsitthat the empha-
' _sis‘sﬁbuld'bgson-the sharingyéf pawer‘and résponéibility}

' 1Theref§re,'sdm§what rélu#tgnfly, the ¢omplexities and
discgésipn_ of somé of the Ioth'er_ vitai functions will _..be 1ef£'
'iﬁo‘ﬁiiféré7wi@h mdrévknowledgé-an¢ léés 1imi§é£ion-than those
facé&bﬁy ?he_éﬁrrént authp:. A -
vd;ihé:P?oﬁiemudf Téxesvind Finépcing‘ln Rebrgénizaiion
o ‘Thé prqbiéﬁ»thatmoét gﬁ?érnmentai refprm ﬁill have to
:fa°e aﬂq-§h{9ﬁ some have évoiééd is the pr§ﬁ1éﬁ of gQuitaSlg'

féxétioh.:fhé‘proble@_of té&éti@n is imﬁo?tént‘bécause it i$
“? méasuré;quggverﬁments_willingness,t6 fax and épend to pro-
videﬂforvaﬁ édequate_liﬁing.eﬁvir§nmént for?préseﬂt ana future

]Igehef;tiéns.- A.regiona1 goyefnment likeihﬁyv§fher éovernmént

;mustlbe"éﬁpp;fted<by an'adequate iax ﬁgse if it is'to be ef-
C f_éctivie.; | 3ééionél ne'.ed:s mﬁst be met with re"gi_:onal. funds; i*he
prdblems bf théiﬁigher'depsity oentershdo hqt :eséégt the fown‘ .
boundaries in-Erié.and Niagara Counties._ The,public.must'bef
gonvincéd ofpfhe ;rué;nafure,df the regiﬁns pt0blems and that
finanéial sﬁppoft must be giﬁen?nqt;only to;solvé local;prob-
lems within the lower-tier boundaries but also to solve re-

gional problems. In earlier days, when communities were more
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 separat§d. faXihg and support of only thé local government may
have'ﬁade sense; but this is not the case today.

The hain‘problem‘is with the property ﬁéx,‘ While some au-
thors have éiéimed that the pr;pefty tax amounts to 70 to 75
ﬁer(penf of ioqal government revenue this is not true in New
York Staté.  Iﬁ;1958 the real property tax améﬁnted to approxi-
‘maﬁely So'ﬁefvcént of loecal govérnment revenue; iﬁ 1968 the pef-
ceﬁtaggcdeclined t6 approximately 30 per cént;#9 While if is
‘agfeedthgt fhe'property tax may be diminishing in impo:tapce;
30 pef pgﬁtﬁofthéjloéal government budget stiil repreéents a
vlarge sﬁﬁ of‘fﬁndé. N | J

_12 Rea1.pf§§efty tax sufferslfrom two majo?;sources of,inequf
itys.uﬁéQual‘éssessment and under'assessment;' Its administra-:
tiqn'haé beeﬁfééscribed.asfinequitable. ineffi¢ient. incompleté,
"or corert. :ihére is no more vivid illustration of the need f&i-
vref&r;%of 16;#1:institutions.5o The p:dperty tax differential
| adroésvﬁfie-#nd'niagara"Counties has been listedvas an obstacle

| - to solving eqvi:onmental problems.

While the importance of providing &n equiiable tax base
 f56annot‘ﬁe_u@de?@stimatgd it is difficult and_coyplex to asses§1
tﬂe.current taxing situation. Thére aré manj factors that cause

differences among property taxes. The City of Buffalo real es-
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:faﬁe4£aXes*cdfgf-sch001‘eXpenditures.while othé£ communities
,_le;§ sépérgtgaéghqai taxes. Some of the larger cities rely
‘pafﬁialli qn_qify gsales and uséitaxes. while'qthér communi-
'tiés rely ;orghﬁeaﬁilf on.thg':éai propeft& té§,  Therefore;
the‘folldﬁingifable-shpwing thé pfopert& valﬁafién'based‘on
; state~éqdélizafion rgfe; aﬁd the'properfy'taxlcpllecfed by
rahdpmlyfgeiecféé éitiés and tans in Erie—Niégéfa‘Couhties
Co ! - B
l.shoulq beLusgd?with éohe d;scretion. It does;épﬁeaf;‘how-'
fe?éfpzﬁﬁat tﬁé é¢ouhtS.paia'baégd;on préperfj faiu;tion ;3";. 

vary‘widely in the region.
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- Although the table is‘not'oonclusive evidenoe that'the

property tax situation is inequitable in Erie-Niagara Coun-

. ties it woﬁld oertainlﬁ lead one to suspect so.

It is not the purpose here to go lnto greater depth on

W
K

the taxing situation. The problem is too complex and lengthy
to accomplish anything here except to mentlon that the problem o
exlstst Whether'a reglonal or metto government can accospllsh f
the assessheht;‘adminlstration.4ahd collection of taxesflh;a .
:'more efficieht'and equltable hanner is perhaps.up:to specula- -
‘tion. No gosernmental reorganizatioh plan has yet to untangleh
the jungle, Metro Toronto. long benefiting from a larger jsrls-
diction.‘ino:eased'professionallzatlon of assessois. and automa-
tion.ihas.faileo to‘compile a distinguished assessment reoord;53
The Mayor of St. Catharlnes. a municipallty in ‘the Reglonal |
,JMunlclpality of Nlagara. has presented a brzef for opting out
of-theiregiohalbgovernment to the Province baseq}on taxation
_mattesshepfesls‘aretshfair to the cltiiensiof St. Catharines.
_Three Americancitles. Nashville. Tenn; Jacksonfille, Fla; ano .
. lndlanapolis,jlnd;.who have recently,consolidated city and coun-
.“ty goyerhmehts-have,also failed to solve the”psoblems of the
property tax;' In fact Unigos; the new.name for‘government in(

i : i '
Indianapolis has aggravated the matter by increasing the taxing



215¢

units ffom,él‘tb 75.54 Tﬁe urban coﬁnty comprehensive plan used
by Dadé Cqunty. Flprida_(miami) has not solved §he problems of
téxés.: _ o E “ ‘ l
.If caﬁ éﬁiy‘be hoped that regional govefment propésals
: fihd“so@e way of sol&ing the tax situation; it is conceded
thatlﬁ regional gove?yent mighf ﬁell .imprové the gituation at
least inééfar}as assessment épd collection.are concerned., Buﬁ
fhé proﬁiém'is éeépeﬁ; it carriéé into state and national lev-
els.vPerhaégvrevgnué shariné and other ﬁeaﬁs of finahciﬁg io?,
calgovérmﬁntjwill_greatly diminish the prope:t& fax as a‘méin
soufce'of_fefenuefér local goverment,
.Alternatifeg‘To Tﬁe Intercounty General Purpose Appfoéch
A dfaW§a¢k to what I havéﬂ?resented in_thischapter. a :éa
| gionalygovgfﬁgggt fég Erie-Niagara Counties. N;Y.. is‘its.po;

. .J.i.ti.caf.‘:i.'fe‘a.s'.’L‘::i.li‘\:y,,‘J Therefore, in 6r&er to satisfy those who
would say thatlthis;ﬁill'never work Iﬂﬁill éuggest some alter;
.natiyes. ‘: | |
Urﬁan'CQun§i   |

This firgt,alﬁerhative is to‘reorganizg_aidng the lines‘pf
the urban couﬁty comprehensive plan as briefly discussed earlier,

The alternative is simple; simply divide the framework presented
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t

for thé régiqﬁél gbvernment by the fwo counties, utilize the ex-
iéting,c&unty legisiatures as the new county governments. and
.}reall;éate;functionsalong the‘éame lines as presented for a re- .
- gional gbvé;é@ént; |

}jéhis méthod ﬁ#ilizes the éxisting‘étrﬁcture. exis%ing bouné—
aries,‘é£§ ﬁoes not call for fge dissolufidﬁ oﬁithe existing
éountiég.v;if,will have méﬁy‘aévantéges'and‘ié_mbre of a ﬁoliti.
cal reéi%t&;.fThe two-level:approach can éfill.be maintaiﬂed,_
indeeﬁfif musf-beiﬁaintained.‘-Other recenf.gé;ernhental fefofms.
‘of this nafuré} as in Nashville, Tenn., Jackéoﬁville. Fla., and
Indiéhapblis.flnd...aie all‘sufféring from ihférhél stress béfA
"caﬁsé they Qére orgénized as a one level QOVernmenf with no com=-
_.munityiiefé;;J

wnéti;nié altefnatiVe doés not do is to fréai regiohal
prdblems_aﬁ§'ﬂeeds on a fegidnal basis. If should be!perfectly
,clééﬁ‘by'no§ thatthé two;cognties form oné‘?eéioﬁi leﬁvihg the' '
éounﬁi;s]dividéd wi11 makefif ﬁbre difficul% £§ treat regional
problems Qifhbiegional solutioﬁs.
' _MultifPurppse?histrict.

A seéond”altérnative would be the formation 6f metropolitan
districts to handle such functions as sewage‘and water, trans-

portation, and planning, The metropolitan district was discuss-
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o ed éarlier‘iﬁ‘ChaptérIV. 'The advaﬁtages of thié approach w5u1d
be itspoliticél:feasibility if limited to perform one or only a
few functions. iThe disadvantége is that the_diétricf is usually‘
remo§ed frdmgthe‘p;ople aﬁd is usually allowed*to‘perform only a
liﬁited"numbef; of functions.’ The Metéo?oiitan éénifary Dis-‘:
trict,of‘Gfeater Chicago, the Detroit Mefro water Départment.~'
and the:Seéftle Métro are examples of metropOIitan agencies who
are doing g#tsianding jobs but ére limited to bnly water and ”  
sewégé. ié édditién theée districts. when removed from general
wgovern@ént*are usuélly'given dgly remedial bbwérs,and little if
| any;prevenfive powers. |
Some theorists feel that this is‘the ﬁésflway. within the
pﬁlifiéal and technical cqnte§£ of the Great L;kes‘SMSA's, to
sblve‘certaiﬁfproblgms.. Thisléay‘be»tfﬁe.. Others feel that
_vafferffhe éingle purpose agency solves one probiem citizeﬁs
mayfbe Wiiiing:t6 éi%ow thé agéncy to ﬁndertaké additionai
duties; ‘Tﬁere is no indication that this héé.or is abﬁut to
:-happen; this‘ﬁay'be_classified as wishful thinking.
Thefefo:e, it is suggested that the metropolitan districtlA

approach bé.oﬁly used when thevfirst two altefnatives have al-
ready been turned down by the voters.b If it is used it should

be impiemented to be as multipurpose as possible; possibly
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. through thélﬁgbghening of the.powers of theiErié-Niagara Coun-
;ties Regiona}i?ianning'Board. -
:Nnméroﬁé oth§rWalterhati€es couidibe advanped. They all

_will;.hOﬁéygr.{falllinto'#wo categérieS{ either reofganization
Qf_gehefalipugposé goverﬁﬁenté.'or. providiné'fo: special bur- '
posé‘agenciesiér éommiséions.'.The rout; take#_iﬁ this'éhapter‘~
-has begn,to féorganibe general‘ﬁurpose govefmént on the belief
_tﬁax éhﬁiﬁoﬁmental quality control cannot be éccohflished oﬁ1é
‘Specigi purﬁééé 'ad hqc{‘baSisbut must be an integfa# part 9f

overall éommunity development,
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CHAPTER VI
INTERNETIONAL MANAGEMENT OF NIAGARA FRONTIER

The purpose of this section is to view the combined study
area as a unit. To a limited extent certain previous sections
of this report have touched on this subject. The intent of
this section is to go into greater detail on the interests,
goals, and problems shared by the two separate study areas
and the vehicle by which the two areas may cooperate on joint
matters.

in the next few decades the urban areas of both countries
will grow closer and closer together until perhaps one large
metropolitan-urban unit emerges. In fact the combined study
area has already been recognized as a metropolitan area inter-
national in territorial extent, thus being involved in deci-
siﬁns of international importance.l The region's location
gains added significance from its international position as a
major contacf point between the United States_and one of Can-
ada's most heavily urbanized sections, that of Southern Ontario.

The late President Kennedy in his address to the Two Houses
of Parliament in Ottawa on May 17, 1961 stated:

"Geography has made us neighbors, History has made us
friends. Economics has made us partners. And neces-
sity has made us allies... Thus ours is the unity of
equal and independent nations, cotenants of the same
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continent, heirs of the same legacy, and fully sovereign
associates in the same historic endeavor.,."

Although Kennedy was speaking of the nations as a whole the
words are evén more significant to the frontier areas. The two
study areas not only share the same history and geography, but
are close enbugh and interrelated enough to share and be affect-
ed by éommon_problems particularly common environmental problems.
In the Niggara Frontier international environmental problemslare
not only acadgmic words but real facts.‘ Certainly if concern is
generated fqr global en#ironment. for the environment of the
Great Lakes System, then concern for the international environ-
ment cannot be more acute than where the land masses and urban
masses of tﬁo‘countries are separated only by a few thousand
feet of Qater;

The closeness of the land and urban masses, the common prob-
lems, made even more common by transboundary movements of pollu-
tants, the common interests such as regional development and con-
cern for a'high quality environment, lead to the conclusion that
the Niagara Frontier is an environmental and economic unit, its
division being political not geographic.

Political boundaries are not recognized by pollutants in the

air and water, by fish that swim in the water, nor by environ-
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mental aesthetics. Furthermore, in modern times political bound-
aries are less evident in regional economic development particu-
larly with regard to United States and Canada. Not only do com-
panies based in one country establish branches in the other but
recple may 1iye in one country while being employed in the other,
Not only does economic development take place across the border
but the Niagﬁra Frontier is located so that the number of people
within easy driving distance determines to a large extent the de-
mand for facilities at that site, these people may or may not be
residents of the same country in which the facility is located.
To illustrate the case of accessibility between the two study
areas figures 18 and 19 are presented showing areas within one-
half and one hour driving time respectiﬁely.B

Because of the close proximity and ease of accessibility it
may be beneficial to look upon the Niagara Frohtier as a unified
system neglecting the fact that an international boundary exists.
As the last chapter viewed governments on both sides of the Riv-
er in a regional context it may be beneficial to now view the
entire Frontier in the same manner. The purpose of this chap-
ter will be to do the following:

1. Report on in more detail the common problems and
interests that might lead to mutual accommodation
between the two separate study areas.
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2. Determine types of functions politically and
legally possible, that might add to more ef-
ficient management of the total living envi-
ronment of the Frontier.

3. The form that some type of formal (informal)
cooperative structure might take,

Lk, How the structure mentioned in (3) would fit
into a comprehensive overall Great Lakes Man-
agement organigzation, such as a strengthened
I.J.C, :

Coﬁmon Interests

The common interests of both study areas goes beyond the
common resource pool of air and water discussed throughout this
report, indeed the common interests extend to a full range that
form a sense of community within the combined study area. To
explain more fully the common interests one might investigate
some of the factors that lead to thinking of the Niagara Fron-
tier as a community.

First, thé study areas on both sides of the Niagara River
share the same history. Without the navigation of the Great
Lgkes and without the early development of hydropower it is
very doubtful that either side weculd exist as they do today.

In fact all of the urban centers in the region are located ad-
jacent to-water bodies whether it be Lake Erie or Ontario, the
Niagara River, or Welland Canal. Therefore, both sides owe

their existence to a utilization of the common water resource.

In more modern times the picture has changed somewhat,
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Navigation and transportation on the Great Lakes System is still
important to some industries in the area, while the 1ocation
factor of being near a source of hydropower no longer obtain,
Navigation and transportation have become a factor more than of
a strictly commercial nature through a combination of recreation-
al and cultural activities, To cite an example, one could use
the Welland Canal. The Canal's history and its mechanics make
it an interesting feature, attraéting many visitors, both Cana-
dian and American, to the area. At lock 3 in.St. Catharines, a
viewing area, picnic facilities, and information center have been
set up with an estimated 60,000 visitors during the summer tour-
ist season,

The common interest of recreation is one that bears ampli-
fication. Reférring back to figure 19 it is seen that within
one hour's driving time a person can travel from one extremity
of the frontier to the other. This means that essentially all
points in the region are accessible to approximately 2 million
people within one-hour's driving time.

Parks, récreation. and open spacg form an important and
complex function in the region. In recent years it has become
recognized that the physical and mental health of an urbanized

region requires that provision be made for relaxation, exer-
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cise, and rele#se from everyday pressures.5 Furthermore, in a
study done by the RMN based on experiences in Toronto, it has
been found that a large percentage of the urban population de-
mands outdoor, water oriented recreational activities, This
places the Niagara Region in a vital position as a result of
its high potential for further water based recreation since a
large population lives.nearby in urban centerg of Toronto, Ham-
ilton, Buffalo-Niagara Falls-Lockport, N.Y. and St, Catharines,

Niagara Falls, Welland, and Port Colborne.6

Increased demand for recreation is also related to rising
per capita ingomes and the desire for a higher quality environ-
ment. Since in the combined study area the majority of the
population 1ives in urban areas, and incomes have been rising
at approximately the same fate as for the nations. and demand
for a higher quality environment has been expressed on both
sides of the border, the implications for high quality recrea-
tion in the region are clear. The assessment of and need for
more high quality recreation on both sides of the Niagara River
is beingAinvestigated 1o the credit of regional bodies involved.

Regional rgcreation appears to have more implications and
potential for the RMN than for Erie and Niaga:a Counties. This

is probably due to a number of factors including the more unique
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nature of the Niagara Peninsula and certainly the lower popula-
tion densitieé on the Canadian side., Whatever the factors are
the facts are élear that many Americans travel to the Canadian
side for both day recreation and also for cottaging. The re-
verse does nét appear to be true, The Niaga;a Parks Commission
data reveals that American visitors accounted fof 50=-65% of the
visitors to their parks and that approximately 17% of these came
from New York, In addition to day-type visits a large number of
the cottages bordering Lake Erig in the Town of Fort Erie and
the City of Port Colborne are American owned. This cottage de-
velopment prévides an important percentage of the total tax
assessment in these areas amounting to 35 per cent and 15 per
cent for the Town of Fort Erie and the City of Port Colborne

7

respectively. Two implications are evident; first American
recreation ié,an important market potential for development in
the Niagara Peninsula and second, water pollution in Lake Erie
has resulted in decreased demand for further cottage develop-
ment along the lake,

The tourism element of recreation is also very important to
the economics of both study areas, particularly in the Falls

area, The Niagara Falls and related developments are the most

outstanding inter-regional facilities in the Region and provide
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‘the basis for a significant portion of the regions®' tourist eco-
nomy. Both sides of the River benefit; the Canada-United States
 border presenting no artificial barrier to tﬁevmovement of tour-
ists. Again the RMN appears to benefit more from American visi-
tors than vice-versa where expenditures by United States visi-
tors aré believed to approximate 75 per cent of total tourist
expenditures in the RMN.B Tourism has been responsible for ap-
proximafely.lo per cent of the gross provincial product and in-
come generated in RMN from tourism is estimated to be about six
times higher than the provincial average. The Niagara Parks Com-
migsion has indicated that between 12 and 13 million visitors
visited the‘Canadian side of the Falls area in 1969. This com-
pares to an‘éstimated visitor attendance on the American side of
7.5 million people in 1975.9

AlthoughAthe RMN may be a large supplier of recreation to
people on thé U.S. side, it is dependent on the dollars spent
by the vacationers and partially on the tax assessment provided
by vacation homes. The RMN is certainly also dependent on its
relationships with the large market area of the Buffalo SiSA.
A substantial proportion of the outputs prodﬁcéd in Regional
Niagara is sold to markets outside the region, 16 per cent be;

ing exported to the U.S. In fact only 5 per cent of Regional
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Niagara's products are consumed within its boundaries.lo Cer~
tainly the Buffalo SMSA containing approximately 1.5 million
pe&ple wouid be a factor for industry to locate in RMN.

It may be interesting to note that the study areas on
both sides of the border contain approximately the same percent-
ages of the labor force employed in manufacturing, trade, or

11
services as shown by the following table:

Buffalo-Niagara Falls-SMSA RMN

Manufacturing 38.0 37.9
Trade 17.9 13.5
Services 21,6 23.5

Therefore, there is a sense of community interest Betwaen
the two sides on factors that affect employment in any one of
these three industriés.

Up to this point this section has shown that each area is
somewhgt depéndent on each other, that the two portions of the
study area have a sense of community of interests regarding his-
tory, recreation, tourism, and economic development, But along
with the community of interests there is also a community of
problems.

Common Problems
Common problems could be defined as those that affect the

common pool resources of air and water in the region. Land may
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also be considered as a common pool resource even though it is
largely individually owned. Various types of land use not only
affect the aesthetics of the environment and recreational poten-
tial but also regional economic development. In fact the utili-
zation of ail natural resources affects regional economic devel-
opment.

The common environmental problems have been related to ear-
lier in chapter II. .These common problems affecting all the
primary resources of the frontier have resulted from the econom-
ic-expléitive ethic of the past which stated that the greatest
good is to control and exploit nature in order to proddée pro-
jects and generate ﬁealth. This ethic has been practiced on
both sides of the Frontier and has resulted in the problems of
the present.

It has become increasingly clear that man can no longer
follow either the economic-exploitive ethie or a maximum-use
ethic which states that the use of a primary resource as a
waste'receptacle is a legitimate use, What appears to be
emerging as the most logical ethic for man to follow is not a
preservation-éthic which would oppose the use of natural re-
sources but an ecologic-human ethic, which recognizes and ap-

preciates the primacy of man, his legitimate needs and wants,
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and the need to fit and reconcile man with his environment both
as an individual and as a community.12

What does the ecologic-human ethic mean for the Niagara
Frontier? Fifst. it means that the entire frontier, on both
sides of the fiver must solve the present problems created by
the earlier ethics, problems created by development and utili-
zation of the eﬁvirbnment without regard to its necessary role
in the ecologic cycle. Second, as a community the Niagara Fron-
tier must preserve and enhance the environment not only for the
benefit of present citizens but also for the benefit of future
generafions. Third, the frontier must plan for future develop-
ment in such a way not only to provide for the economic needs of
the citizens but also to provide for a high quality life for the
community. These three goals apply to both.sides of the border.
Furthermore, ﬁhat one side does will affect the other side and
vice-~versa.

Evidence of the statement that what one side does affects
the other may bé obtained through the transboundary movement of
paellutants. It was shown in chapter II that the major source
of water pollution in the Niagara River is in the Buffalo~Niag-
ara Falls, N,Y., area and that pollutants from these sources are

transboundary in nature particularly in the Falls and Lower Ni-
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agara River area., This water pollution not qnly affects the
municipal, industrial. and recreational use of the Niagara

River on both sides, but perhaps more importantly affects the
tourism aesthetics in the Falla area to viewefs on both sides

of the Riverf Sources on the Canadian side are also emitters

of pollutants bﬁt because the United States Side is greatly more
urbanized and industrialized it is reSponsibie for the major harm
created by water pollution as it affects both sides of the study

area.

As the United States sources of water pollution harm the
Cénadian side more than vice-versa sources of air pollution on
the Canadiah‘side affect the United States side more than vice-~
versa. This is due to the direction of prevaiiing winds which
travel in a northeasterly direction. Therefore, air pollution
generation in tﬁe St. Catharines, Welland, and Niagara Falls,
Ontario areas affects the quality of the environment particu-
larly in the Niagara Falls, N.Y. area.

Visual aesthetics on both sides of the fiver affects the
recreation and’téurism values of both portions of the study
area., Visual aesthetics are not only affected by industrial
development, but also by commercial development, A report re-

cently issued by the International Joint Commission urged both
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countries to work together to prevent high-rise construction
from blighting the American Falls. > The report noted three
new projects planned for the Canadian shorea_a 14-story hotel,
a 24-story condominium and an elevated monorail overlooking
the Falls. On the American side, the report said, new build-
ings are expected to sprout up near Niagara Falls convention
center, which is now under construction.

The fepoft went on to say "If this process were to con-
tinue unchecked, there is a serious risk that the viewing
towers, high rise buildings and commercial structures would be-
come such dominating elements in the scene that the appeal of
the Falls thgmselves would be diminished." The report called
upon the two countries to recognize that "mistakes that are
made on one side are suffered principally by the country on the
other side." Although the report was addressed to national gov-
ernments on both sides ultimate enforcement of any resultant
profosals wo&ld depend on local governments in the Falls area.

The statement that mistakes made on one side are princi-
pally suffered by thé country on the other side is an important
statément forlthis section. Without any doubt this is certainly
true with respect to development along the Niagara River, This

is also true to a large extent beyond the river, Certainly not
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all the water bollution in the Niagara River is discharged dir-
ectly to that bddy but is also discharged within the drainage
basins on both sides. Certainly also, air pollution is not
only river wide in extent, but is more‘correctly frontier-wide,
Recreation, tourism and regional development.aré also not lim-
ited to the-Niagara River but again the mistakes or solutions
made by one side do affect the other.,

A common problem not often considered aévan international
situation héwing transboundary effects is the economic effects
of the regiongl environment. Almost every area that has envi-
ronmental problems would like to attract "light-type" industry
which does not seriausly affect the environment. But to do
this the region must attract highly skilledteéhnical and pro-'
fessional manpower,

The ENCR?B surveyed what effects the regional environment
played in recruiting professional and technical personnel and
thus retaining-and attracting light industry. The survey con-
cluded that "there is a definite environmental input when per-
sons’ ponsider job positions, an input which does not work to
tﬁe advantage of the region. This input is especially impor-
tant with highly trained persongs, who are both more mobile than

the general population, and in greater demand, thus allowing
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congiderations dther than financial.” The report went on to say
that the region possessed significant and potential environmen-
tal assets but fhat they are not well publicized nationally to
the detriment of personnel recruitment.

This survey was only coﬁcerned with Erie and Niagara Coun-
ties region but there is an international implication. If the
regional environment is important to the recruitment of highly
trained personnel and if the flow of people is not restricted
by an international boundary, then does not or should not the
environment of the international Niagara Frontier play a signif-
icant role in economic development? Furthermore, would not pub-
liecizing the ihtérnational regional assets aid in personnel re-
cruitment? The answer to both these questiong is of course
yes, but the real fact is that the two separate areas do almost
nothing in téims of publicizing the entire regidn. though it
may be to the_benefit of both.,

Therefore, it should be clear that decisions made on one
gide of the frontier could and in fact do affeect the other
side. The international boundary is little more effective in

isolating one area from the other than are local jurisdiction-

al boundaries,
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International—Intraregional Cooperation
To Manage}Community And Regional Environmental Priorities

Earlier in this study the pollution problems of the Niagara
Frontier was discussed along with urbanization trends citing the
need for administrative, legislative, and fiscal reform in order
to avoid conflicts and to provide for a high quality environe
ment in an urban setting. Later the concept of regionaliém was
discussed with a review of the Regional Municipality.of Niagara
and thejsetting of a framework for a regional government for
Erie and Niagara Counties, N.Y. Up to this point in this, chap-
ter some ofvfhe common interests and cdpmon'problems that exist
- between the study areas on both sides Sf the Niagara River were
discussed. All of the above now leads to the present section
on internatidﬂ#l intraregional cooperation,

Here the term intraregional is uséd because it has become
evident that the combined study area does tguly represent a re-
gion even though it is divided by an iﬁternatibnal boundary. A
region that is a community sharing a common history, common
geography, faiily common social and economic chéracteristics.
and common interests and problems,

The discussion on common interests and problems might lead

one to suspect that since the two areas share mutual interests
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"there might be areas of conéern that would be mutually advanta-
geous for both-areas to cooperate on. The setting up of some
form of a multipurpose regional government for Erie and Niagara
Counties is'necessary to provide for international-intraregion-
al‘cooperation; A régional government in Niagara, Ontario sim-
ply could nof'cﬁoperate well with the existing 64 local juris-
dictions on the United States side. It could cooperate to some
degree with the ENCRPB but as was shown earlier the ENCRPB can~
not truly speak for the governments in its area, Certainly
then, 1f there were one regional government opposite to the
RMN cooperation between the two would then be structually
ideal. In the event that a regional government in Erie and
Niaggra Counties could not be established then the internation-
al-intraraegional system would still be operative if the two
county governments were strengthened along the lines of the com-
prehensive urban county plan. At any event intraregional coop~
eration cannot exist at the present inbalance in local govern-
ment jurisdictions and possibly could not exist if any more than
two regional goyernmenta existed on the United States side,
Because decisions made on one side of the frontier mutu-
ally affect both sides rethinking of existing arrangements for

getting things done in the light of present and prospective
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events is essential. New and innovative techniques are required
at all levels of goevernment including the regional level. Gene
eral purpose regional governments are necessary because:

*It has become fully evident that pollution control
camnot be administered on a *special purpose', ad
hoc basis, It and all other water (environmental)
management problems must be considered as part of
the Regional Governments’® responsibility for land
use planning, the location of industry, housing,
schools, recreation, health facilities and all
other igter-related matters of regional develop-
ment."

To accommodate the above a step toward forming a regional
government, of a general purpose nature, on the United States
side has been méde in the preceding chapter.

Now, with thé formation of‘a general purpose regional gov-
ernments on both sides the institutional model for the manage-
ment of the Niagara Frontier takes on a new shape., Regional
goverﬁments on both sides ;ill eiiminate m#ny of the problems
of a common pool resource, problems that would normally arise
if a laigé number of users retained independent rights to the
use of thevrésources. problems that would normally arise if
voluntary agreement or willing consent of every user would be
required in joint action involving the community of users.

In the article Principal for Partnership-Canada and the
United States the following statement is made:

“There is a mutual advantage to developing a more
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effective working partnership....not only a willing-
ness to exploit acceptable opportunities for joint
understanding but also the willingness of each gov~
ernment to examine existing hindranigs to coopera-
tion with a view to their removal.”

Since there is probably no place in the Great Lakes System that
cooperation in managing the'physical environment is more criti-
cal or more.feasible the attempt in the previoué chapter to re-
move an existing hindrance to cooperation, that of fragmented
government, is in keeping with the above statement.

The environment of the Niagara Frontier represents a clas-
sic example of a common pool resource offering the possibility
of many joint and alternative benaefits if users can avoid some
of ihe negative spillovers engendered by the very nature of the
complex open environment which does not recognize an interna-
tional boundary. Hypothetically, the stage is now set, with
two workable governments, one on each side of thé Niagara Riv-
er to reap thé joint benefits and avoid the negative spill-
overs, Now international-intraregional cooperation can take
place,

The question now to be asked is what types of cooperation
would be or could be made possible?

Surveillance |

Information Exchange. Probably the simplest function that gov-
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ernments on both sides of the river could cooperate on isg an in-
formation exchange, Ah exchange of information could be done
informally and would not disrupt'any existing governmental re-
sponsibilities, i.e., there would be no loss of sovereignty.
Since éverything done in the Niagara Frontier is of concern to
people oﬁ both sides of the border a flow of information is im-
portant.

The impoftant concept of information is that it is data of
value in deci#ibn making. Information plays such a vital role
becaﬁse of the rapidly changing nature of society which has cre-
ated prdblahs of an interdisciplinary and interregional nature.
In modern sociéty there‘is an increasing demand for providing
| for needs other than material goods. Public services such as
protecting aﬁd preserving the environment, providing for open
-space and recreation, enhancing regional development all in-
volve decision making by publie policy. This public policy must
be based on ﬁdeqﬁate inforﬁation of the needs and aspirations of
the particularlarea involved.

In the Niagara Frontier, needs and problems are not restrict-
ed to one couhtry ot the other, but are intérnational in nature.
Public policy decisions made on one side affect the people on

the other side, Decisions that affect the quality of life in
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the entire rontier should not be made on a unilateral basisi
the two areas ére plainly too interacting.

Agencies on bcth;sides of the river are excellent pro-
ducers‘of information on the physical, social, and economic
characteristics of their area.

The folloﬁing studies have been or are being preﬁared by
the RMN and the ENCRPB:

TABLE 14

STUDIES ACCOMPLISHED BY RMN AND ENCRPB

RMN ENCRPB

Agriculture Study Initial Environmental Study
Environmental Study Land Use

Land Use and Development Study Economic Analysis

Economic Base ! Transportation
Transportation Study Economic and Demographic
Servicing Study Predictions and Analysis
Community Facilities Study Housing

Preliminary Goals and Objectives Open space, Parks, Recreation
« _ Regional Growth Patterns

Regional Water and Wastewater
Study and Plan
Preliminary Concept Plans
and Regional Development
Goals v
Population; Inventory and
Analysis of Existing Data.

Therefore, it appéars that a very adequate information base ex-
ists on both sides of the river. The idea now is to provide a
mechanism for the joint exchange of this information,

Not only are the above agencies producing information but

they are in fact producing regional plans for all of the com-
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munity and :egional priorities listed above. The problem here'
is that all the studies and plans are based solely on either
the RMN area or Erie and Niagara Counties. All the maps and
diagrams show only the facilities, problems, or characteristics
for that particular area with little regard for what exists on
the other side of the:river. This is surprising and unfortu-~
nafeibecausebofAthe many common interests and‘problems shared
by both sides of the river.

,The‘main problem with the'system as it now exists is that
based on the studies made by the two agencies pléns are being.
prepared‘fér'two million plus people on one side and for a
half-million plus people on the other side with little thought
or concern for the 2.5 million people in common let alone the
megalopolis belt f£om Toronto to Boston of‘which the Niagara
Frontier will certainly be a significant part.

In summary then it is suggested that the free flow of in;
formatioﬁ should be the‘first function to cooperate onland
should be facilitated by every means possible. This flow of
knowledge wili help to assure}that all participants are aware
of what their opposite numbers are doing at all times, what
the levels of responsibility on the opposite side are, and

how their decisions may affect decisions on the opposite side.
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Joint Information Collection. Along with information exchange
jdint information collection could readily be facilitated in
the Niagara Frontier. This implieg joint undertakings for re-
search, monitoring, and analysis.

There is_often a misconception that research is carried on
only by state.Aprovincial. or federal levels., This is not true.
Research and m§nitoring are ocarried out at all levels of govern-
ment including,the‘rggional (local) level., The amount of stud-
ies and plans developed by regional agencies dn both sides of
the Niagara Ri&ef testifies to a tremendous amount of research
done by these égencies and their consultants.

Conventiongl monitering, as carried out ;p water pollution
studies done.by state, provincial, and federal levels comes too0
late, It is done‘after,thé damage has already occurred. Moni-
toring for the purpose of predicting future problems before
they take place can be best carried out at the regional (local)
level., |

Joint resegrch and monitoring activities will not only pro-
vide for a rich exchange of knowledge and ideas but will help
to insure that common problems and interests are recognized and
treated in a manner in line with the community of interegts be-

tween the two areas. This would be in addition to economies of
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scale resulting from joint efforts and the jeint pooling of pro-
fessional staff. The financial and staffing arrangements for
effecting a joint international Niagara Frontier research and
monitoring team shoﬁld,be no more difficult to negotiate than
those between any two intragovernmental agencies.l7
Publig»Hegg;ggs. The collection and exchange of information,

if it is truly to be used as informatianvrather than just data,.
has to be utilized for some purpose, i.e. decision making. How-
ever, prior to any decisions made by régional governments, in-
deed during the preliminary stagés of drafting any plans, ex-
pressions of Public opinion from citizens and organized private
agencies should be obtained. This will enable full public access
to the process by making their expressions and opinions a matter
of public record, This need of public input cannot be overem-
phasized as it.is part of the democratic process. The way to
carry out this process is through public hearings.

However, at the present fime there is no mechanism by which
citizen opiﬁion on one side of the border can be made a matter
6f record at public hearings on the other side. ' It is doubt-
ful that public hearings held, say at St. Catharines, would be
advertised in the Buffalo~Niagara Falls, N,Y., area and doubt-

ful that citizens in the Buffalo~-Niagara Falls, N,Y, would be
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invited to be heard and submit material for the record., O0f

course the vice-versa would be true also,

At present there appears to be a dividing line in commu-
nication created by fhe international border. This again is
unfortunate because of the transboundary effects of public
policy decisions,

Therefore, it would seem important for a full exchange of
ideas and opinions, not only of politicians, experts, and ad-
ministrators, but also from the general publiec, that through
an international-intraregional agreement advertisement of pub-
lic hearings should appear on both sides of the border énd cit-
igens of both sides should be invited to participate and submit
material for the record.

The underlying principle should be that where the collec-
tion and exchahge of information, and the involvement of cit-
izens are concerned, the international boundary and, indeed,
all other barriers to the free flow of knowledge should be
eliﬁinated.1
Information §erf;ces. To involve citizen participation and
community ihterest and to make the information effective to
the public there is a need for the dissemination of technical

and administrative knowledge through pamphlets and of all the
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nedia.

Often the information produced by the individual regional’
agencies and by other agencies aé well is too voluminous and
technical to provide informatioh for the public. It is not
necéasary. or gven desirable, that much of the detailed infor-
mation, plans'and'concepts produced by a regional agency for
use by pecplg within their own area be distributed throughout
the entiré frontier, It is important, howeve:. that pamphlets,
etc. be distributed that explain the general concepts of the
proposed actions. This dissemination of information is not on-
ly necessary for regional (loecal) actions, but there is also a
need for a body to disseminate;information on state, provincial,
or federal programs, as they affect the Niagara Fronfier. There-
fore, an international body ih the Niagara Frontier could cOOpérv
ate on providing jointvpamphlets on the effects of higher-level
governmental'ptoposals on the frontier, The end result would be
tb.make local people‘more aware of the decisions that~are being
made at higher levels,

A receht example will put into focus the need for an inter-
national body to disseminate information from higher levels to
the more local level, The recent signing of the Executive

Agreement on Great lakes Pollution between the U.S, and Canada



244

committed goﬁernments to spend millions of dollars on pollution
control, part of which would have to be financed Ly local gov-
ernments. These local governments were not consulted and had
no input into drawing up the Agreement, While the Agreement
for the most part is not appreciably more stringent than New
'Iork State and Ontario wafer quality standards the implica-
tions are clear. The fact that federal governments on both
sides of the border can commit local governments to a course
of action withéut consultation with these local governments
means that the communication system between local government

| and governmeﬁt at higher levels is not operating effectively,
If an»international~regional body was formed.in the Niagara
Frontier repréSenting over 2 million people it is assured to
have more of a voice and bé recognized more in international
affairs betweén the U,S. ana Canada.,

Another example illustrating the need for this information
service is the currént method of reporfing én international
problemé in the Niagara Frontier such as water pollution, 1In
order to,carr& out its investigations the I.J.C, must draw up-
on the services of federal agencies in both countries, The
work produced is a product of the priorities, constraints,

funding, and biases of the participating agencies, Furthermore
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the reports largely remain in federal, provincial, or state cir-
cles, They generally are produced with 1ittle public input and
are rarely;giQen regional discussion or debate, In addition
~little attention is given to the historical significance of the
data or to the obstacles that prevent solutions to problems,
The perspective on watgr quality, in Chapter II, points to the
lack of adequate reporting to show ;hat is really happening,
over the years, in the Niagara Frontier.

‘ Macﬁinery to provide full exchange of information and for
undertaging joint research'anq monitoring projects would cer-
tainly be a‘movement in the right direction and may be goodv
ehough ﬁo stand by itself as a cooperative effort fo Jointly
manage the Niagara Frontier. There are other funcfions. how-
ever, that méy be considered if only to stimulate discussions

and thought.

Mediation

The above cooperative functions between regional govern-
ments on both gides of the Niagara River may be termed a sur-
veillance role, i.e., information gathering, data interpreta-
tion, and &iésemination. In addition to a surveillance role
an information exchanging role is necessary and complementary

to surveillance,



246

The next cooperative role may be thought of as a mediation

role which includes surveillance and information plus a more
active role concerned with the’development of joint programs to
attack common problems,
Joint Recommendations. One of the functions a mediation role
may take is the issuance of joint recommendations to be sub-
mitted throhgh parallel channels to both countries respective
higher level governments.,

Because regional (local) governments are more knowledge-
able about the problems and needs of their areas they are in
the best position to make recommendations to their respective
gtate, prdvincial. or federal agencies. Again, however, there
are senefits oprreparing joint recommendations on common prob-
lems and neeﬁs; This may result in making governments on both
sides aware of the common problems and needs of the frontier.
Joint recommendations, endorsed by both regional governments,
would tend to recognizg and promote the international impor-
tance of the regional priorities. It would tend to create an
atmosphere that monies spent in the area will not only aid the
citizens in one country but will also aid citizens in the other
country as well, promoting a better international partnership.

Even if joint recommendations could not be achieved the inter-
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national body could still be the stimulus fotAsubmitting para-
llel and separate recommendatiens.

Promulgation §f Regulations and Standards. Forming joint rec-
ommendations would be the least restricting area under fhe>me-
diation role; It would not present a danger to overtaking
some of the functions pf the existing governmental structure,
However, joipt cooperation under the mediation role may take
on more démanding.restrictive functions. These functions in-
clude the promulgation of regulations and standards and there-
fore must include closer coordination and mechahiSms by which
1o résdlve conflicts,

Mediation could take place on setting air and water qual-
ity standards and criteria that are higher}than those called
for by state or provincial governments. Mediation may take
place in setting construction and zoning standards and regu-
lations albng the shorelines particularly on the Niagara Riv-
er, This might also include visual appearance and landscap-
ing standards with emphasis on zoning and subdi&ision con-
trois particularly‘along the riverfront.

Standaﬁds and criteria through zoning control may extend
beyond the riverfront. These might be placed in effect in

preserving scenic open space corridors particularly those of
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a historical, recreational, and culitural value to citizens of
both sides of the border.

The areas that could be covered under a mediation role be-_
tween r@gionaljg@V@rnmentg on beth sides of the river could go
on at some léngthg Thése areas however would have 1o be jéint-
1y "mediated” between the respective governments, Therefore it
is not proper at this time %0 go into any greater depth on the
mediation role.
control

‘The setting of objectives, standards, and regulations has
always béen relatively easy. This can historieally be segn'in
the perspective on water quality presented earlier. Enforce-
ment is another matter, ﬁ@ing difficult on a national scene,
and very difficult, almest impossible, on an international
scene. |

A control function would include the fuﬁcti@ns mentioned
above plus an oversight function. An international organiza-
tion, as well as unilateral government cam only exercise con-
treol functions through legal mandate, On the international
scale the legél mandate would probably be a treaty. At any ex-
tent an organization exercising & contrel function could initi-

ate civil court actions when appropriate.
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It is not’intended, at this time, to suggest giving the in-
ternatioﬁaleintraregional organization a control function of its
own, but that‘the organization could refer matters of such a na-
ture as to.be handled under the control function tc a higher
level body, perhaps a strengthened 1,J.C., or a separate Great
Lakes Council;

Planning

| Planning is a technique or process to determine which steps
néed to be taken to accomplish stated goalé.' Planning covers old
and néw problems, indeed planning should be done to prevent the
occurrence of anticipated problems. Planningimust be continuous
because sociéty is dynamic; it must not be done in a vacuum be-
cause SO ﬁany factors are interrelated,

Planning to a certain extent has been done in a vacuum in the
Niagara Frohtieru The following statement has been made in a pre-
liminary report by the ENCRPB on;the Niagara River:

"At the present time, signigicant planning relating to
functional systems is a multi-agency responsibility.
Agencies doing planning have a somewhat narrow goal
orientation to adequately plan for the river system
as a whole, The environmental program requires simul-
taneous planning of the major functional systems along
the entire_river, as well as specific geographic area
planning.»19

The ENCRPB was speaking mainly of thes .S, side of the riv-

er, At present the Regional Municipality of Niagara side cannot.
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evaluated because the official plan for RMN has not yet been conm-
pletad,. It appearg, however, that planning along the Niagara
River will still be a multiagency responsibility with the RMN,
the Niagara Parks Commission, and Niagara Peninsula Conservation
Authority being.the primary planners, |

Whatever the planning conditions are along the river and
even within the two compenents of the combined study area the
international planning situation is clear. There is no joint co-
ordination of the planning functions betwsen study areas across
the river, Plahning for the problem areas of water quality,
fish and wildlife protection, water based recreation, air qual-
ity, economiéldevelopmem,.tourismB protection of historical
landmarks, open space and scenic corridors, all of which are of
primary interest for the international situation in the Niagara
Frontier are done exclusively on a unilateral basis with little
thought to their internmational significance. Both sides are
planning in a vacuun with regard to each other.

Rethinkihg of planning policies is necessary noﬁ‘only to
recognize thévconsequences en the immediate Niagara Frontier,
but also in light of the emerging Great Lakes Megalopolis.

There 1is timé to prevent the Niagara Frontier from becoming

another western lLake Erie, but the time is short.



251

Planning agencles on both sides of the River must recog-
nize that their plans are not only of concern to the citizens
within their ovn boundaries but of comcern also to those citi-
zens across the River,

Therefore, it ig concluded that some joint planning input
be egtablished by agreement of agencies delegated planning re-
gponsibilities on both sides. It is alsce concluded that re-~
gional organizations aid = higher Great Lakes Agency (Strength-
ened I.J.C. or Great Lakes Council) in the coordination of Ped-
eral, étate/provimcialE interstate, local and non-governmental
plans within the Niag&ra FProntier.

The planning function of the new international-intrare-
gional organization could also recommenéd and set up both short
rénge (covering‘perhaps 5 years) and long range. schedules of
priorities for the frontier and to set the basis for the joint
collection and analysis of basic data relating to these priori-
ties. It would alsc carry out other planning functions as

agreed upon by the regional governments.

Form of Cooperative Siructure

"Environmental studies clearly indicate that air,
land, and water withim environmental entities...
should be managed within the context of some *'de-
signed future®' and by institutlions which can carry
regional inventory, planning development, use and
management, in a manner recognizing that the air,
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water, and land resources are integrally the environ-
ment which surrounds us all.”

‘So far this paper has shown that the air, water, and land
resourées are common pocl resources to the entire Niagara Fron-
tier and that because of urbanization, industrialization, in-
creased recreation demands, and rapidly changing technologies
the environment_should.be jointly managed within the context
of a designed future.

The task now is to sugzest 2 mechanism to ensure that
joint efforts will take place at the regional level and that
this mechanism will be recognized and utilized-in conjunction
with a higher level Great Lakes Agency (Strengthened 1.J.C, or
Great LakeSVCouncil) and form an integral part of such an agen-
CY.

A number of alternative arrangements couldvbe suggested to
provide the mechanism mentioned above, It may be simpler how-
ever to first note the factors that constrain this mechanism
and then choose the best alternative available,

The first constraint is that the "status-quo” is not ac-
ceptable, This has been shown earlier in this chapter. There
is currently no mechanism by which a higher Great Lakes Agency,
if initiated, could issue common directives to joint regional

agencies,
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The second constraint would be that the meéhanism would
necessarily have to respect the political integrity of both
countries. .This constraint éliminates any proposal that would
call for the pblitical and administrative unification, integra-
tion, or federation of the two portions of the study area. While
this type of union was suggested for Erie and Niagara Counties
it could not be recommended on an international basis.

Working within these two constraints a widé range of alter-
natives would still be available. It may be wise to further re-
fine the criteria that this new mechanism would operate within.
It should be ﬁoted that this international-intraregional organi-
z#tion is expected to carry out only surveillanée and mediation
functions thus leaving the control function to respective agen-
cies on both_sides or possibly to a higher level Great Lakes
Agency.

Therefore an association of gﬁvernments on both sides of
the Niagara River = designed to provide an area-wide mechan-
ism for key officials to study, discuss, and determine how
best to deal with common problems is needed; "It should be a
continuing agency to furnish research, plané. advice, recom-
mendations, and coordination,

It is concluded then, based on the above and in chapter
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IV that a regional council of governments might be formed be-
tween the Regional Municipality of Niagara and whatever region-
~al opposite number on the other side finally émerges. The new
association might be called the Niagara Regional Council. This
council would have some authority to carry out their decisions
on frontier-wide issues, but would mainly make recommendations
to respective state; provincial, and national agencies as well
as to an international agency such as a strengthened I.J.C. or
Great Lakes Council to carry out the proposals of the regional
council, This would be a moderate method of attacking problems,
one based on voluntary agreement with no major threat or dis-
turbance to existing or proposed governments in the frontier,
In fact, now that a hypothetical two-regional governmental sys-
tem has been developed for the frontier there need only be the
two regional general purpose governments invelved in the inter-
national organization.,

Councils of Governments

The use of the council of government approach originated
in i95h with the establishment of the Supervisors Inter-County
Committee in the Detroit area.ezl Councils in other urban areas
were subsequently created in San Francisco, Los Angeles, Salem,

Oregon, Seattle, Philadelphia, Atlanta, and Washington, D.C.
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Up until 1965 these were the only metropolitan councils in
existenca, Then, expansion was prompted by two stimulants. 1In
1965 federal housing legislation (Sec, 701 éf the Housing Act
of 1954) was amended to make COG's eligibie for 2/3 financing
by the U.S. federal government. Second, in 1967. the Demon-
stration (Model) Cities and MetrOpoiitan Development Act, sec-
tion 204, sfipulated that federal grant applications must be
reviewed by an area-wide agency that performs metropolitan or
regional-wide.planning; C0G's were designated as one type of
such an agency.

Another stimulus to CO0G's was the suppoft}given to the Na-
‘ tional Servicé to Regional Councils by grants from HUD and the
Pord Foundation. The current activities of the National Serv-
ice include: (1) clearinghouse for information on the organiza-
tion, programs, and progress of regional councils, (2) consulta-~
tion with iocal officials to assist them in'developing COG's
(3) information on federal and state agencies and their effects
on.regional aetivities and conversely alerting federal and state
agencies to the needs of regidnal councils, and (4) evaluation
of such coﬁncils and local government structures as they are
developing in order to improve techniques of intergovernmental

. 22
cooperation and communication.
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Typically the councils that have been formed to date have

involved citiés and counties. However, state.agencies or even
private cifizen groups may be represented on the council.23
What is suggested here is a council between regional gov-
ernments on both sides of the frontier. However, to achieve
this internatiOnal céoperation any type of government agency,
or even citizen group may be represented. Therefore, the coun-
cil approach'isvvery attractive in that it is flexible to the
form of structure that its membership may individually possess,
Ifra-regional government as suggested foi Erie and Niagara Coun-
ties could not be esfablished then the intern#tional regional
council could still function well if only strengthened county
government were achieved. The'international.regional council.
could still function even if nothing were done in Erie and Niag-
ara C@unties, could function through the ENCRPB, but would have
to operate at a lower level due to the multitude of fragmented
government upbn‘whose voluntary actions the success of the coun~
cil-wauld-depend. Furthermore special purpose governments, ofl
which there are many in Erie and Niagara Counties, do not nor-
mally join in regional councils,zq This would leave a large
gap in any effectiveness the international regional council

might achieve. Therefore, it is desirable that this council be
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composed of regional gemeral purpcse governmenis in the area.
A main advantage and disadvaniage to the counecil approach
is that it is based largely on veluntary eooperation; both as

to initiating programs and to membership., Members have in the

past been free to withdraw from the council within 60 days no-
tice, This freedom, where members can choose to join or not to
join, or withdraw ig the weakest elemsnt in the council approach.
It has proved to be an effective deterremt, in some instances, to
discussion and action by local officials, particularly in contro-
versial functional &reagegs I% is however this voluntary coop-
eration that makes the council easy to implemeht since initi-
ally it does.ﬁot pose a threat to the pewers of existing govern-
ment at all levels,

In generai the council approach has received mixed respons-
es from political gcientists, Some political scientists believe
that regional councils can serve a useful purpose, their chanc-
es of success being greatest whem they consider non»controverQ
sial issues, where the seolution will not adversely affect any
member and when the proposal costs the member little or noth-
1ng,26 A generally favorable comment came from the Advisory
Commission on Intergovernmental Relations stating that the coun-

cils may have the political capability to become action organi-
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zations in some areas, with the ability to perform operating pro-
2 . . . . . .
grams, ? This political capability to be an action organization

stems from the fact that regional councils may be so effective-
ly linked formally or informally with organizations that do have

executing powers that they may be influential in the area-wide

28
decision making processes.

One statement on councils of government. that has not re-

ceived any argument is that they are in a state of rapid growth

and transition., LeBlanc and Allensworth in The Politics Of

States And Urban Communitieg states that:

"“Today councils of governments are certainly in a
state of transition moving from metropolitan dis-
cusBion groups to institutions grasping for an
independent power base within the metropolitan
area....29all signs point to their continued

growth,"

In a similar manner, Royce Hanson, after making a case
study of Metropolitan Washington Council of Governments specula-

ted whether the organization was "transitional rather than per-

30
petual,."

To sum up the effectiveness of councils of governments Le-

Blanc and Allensworth stafe:

”",+.ssthe fears of some that councils of governments
are not effective institutions for the advancement
of metropolitan-wide leadership, policy innovation,
and more or less independent action prograTs should
be allayed, at least for the time being."
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It is worthwhile to look back at the preceding chapter on
what was said about reorganization in Erie and Niagara Counties
in order to avoid misconceptionsg, In the preceding chapter,
COG's and ENCRPB, a form of a €0G, were not found totally effec-
tive in solving the environmental and other problems evident in
Erie and Niagara Counties, Now in proposing an international-
regional organization a COG has been suggested and it also has
been noted thaf its formation may lead to action programs. At
first this may sound contradictory but really it is not.

There are 64 jurisdictions in Erie and Niagara Counties,
Forming an orgaﬁization that is based largely on voluntary
agreement between them would be most difficult. Earlier, it was
shown that the need on this one side of the frbﬂtier was for ac-
tion programs and that the ENCRPB, itself admitted that it lack-
ed authority to implement action programs. A need for a region-~
al government, two strengthened counties or intercounty, is
clearly eviaent.

When investigating an international-regionél organization
the situation is markedly altered. We are no longer dealing
with unilateral politics but bilateral, bingtidnal politics,
politics which must recognize the political identity of the two

countries, The ability to initiate action programs always thought
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to be a deficitvin organizations, particularly river basin com-~-
missions, may not be critical in the interﬁational-regional
sense., Indeed these types of programs would necessarily pose

a threat fo eiisting government at all levels on both sides and
may prevent the establishment of such an organization if it
were:initially to be given such powers.

In summary the use of a council of governments as a cooper-
ative structure between the two portions of the'study area has
several advantages. First, the gensral consensus among politi-
cal scientists is that it is p:obably the best cooperative me-
chanism available where unification of political and admini-
strative responsibilities is not possible. There is practical
evidence fhat any arrangement spanning the international border
must recognize this f&ct,Bz Secondly, it would be relatively
eagy to establish as it does not conflict with established au-
thority, at léast initially. Such conflict would almost defi-
nitely exclude_a more progressive organization. Metropolitan
reform in the United States for area-wide general purpose gov-
;ernment has almost always met with failure because of political
forces, forces thét would be exponentially stronger in an at-
tempt to provide more aggressive control across the Niagara Riv~

er. Thirdly, it has been suggested that regional councils of
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governments may become action organizations, incrementally, par-
ticularly when the councils are effectively iinked 10 organiza-
fions that do have executing powers. A council between region-
al governments on both sides of the river wouid necessarily have
this effective linkage., In fact it wéuld not-be a linkage at
all, but would be inherent within the structure.

Qther Activities

The main activities of the international COG, basically ‘
surveillance aﬁd mediation plus some joint planning, have been
described earlier, There are also a few other activities that
the COG could consider that do not normally fall within any spe-
cific management funection.,

First, the international COG might consider'joint promotion
of the Niagara_Region. Much has been said earlier about the
common interests between the two sides of the frontier, among
them being regional economic dévelopment. Itvﬁould appear that
if governments on both sides would prepare joint.promotional ma=-
terial based‘on regional assets then both sides would benefit;
not only from the economies of scale of the venture but also
from.pfomoting a broader base of the regions' assets, particu-
larly the recreational, historical, and cultural assets on both

sides of the river., This is particularly important for promot-
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ing off season tourism where now both sides suffer because of
seasonal fluctuations,

Second.fhe international COG could engage itself in lob-
bying at the local, state/provincial, and national levels, The
internationa; COG could act as a proponent at the various levels
of government on both sides as to the international significance
of their decision making.

Third, the international CO0G, if empowered to do so, could
act as a revieW'agency, on proposals submitted to it by various
governmental levels, The ENCRPB and indirectly the RMN current-
ly act as such a review agency for their respective jurisdic-
tions. An international COG could blend a transboundary flavor
into the review process on activities that have been described
to be international in nature.

Membership

Typicall& the members of a COG are cities #nd counties, al-
though occasionally other local governments (including school
and other special districts), state agencies, and even private
citizens designated by civic organizations may be included.33

The membership on this international COG would certainly

best be determined by the local governments or people within the

area, However, a few comments, sketched only in a very general
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way, may be in order.,

| The main membership would consist of elected officials from
the regional governments on both sides or of strengthened coun-
ty government 6fficials on the New York side, Membership from
other bodies ﬁithip the region may be permifted_and should be
determined at the local level. It is importapt that mechanisms
be availab;e»for public participation in the international COG.
This may be done through advisory groups, or hﬁying channels for
appeals.ju It may also be done through direct ﬁembership of
private citizen groups on the council.

There appéars to be no general structure formuia for the
councils of governments, The international COG may contain a
general assembly (actually a ratifying unit) plus an executive
committee whoIWOuld submit proposals to the joint assembly,
This form would be used if the ultimate membership on the
council becomes large. It is not necessary that the interna-
tional couﬁcii become this formal however., It may be suffi-
cient to provide a framework for representatives from govern-
ments on bo£h §ides (nopefully regional governments), who al- 4‘
ready are eiected to represent the people, to come together to
combat joint problems and recommend programs for the enhance=-

ment of the regions environment,
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Legal Status ‘

Theoretically, councils of governments cah be private agen-
cies existing by general agreement between local governments or
they can be governmental organizations operéting‘pursuant to en-
abling legislation, laws, or authority.35

In the initial stages the intermnational council may operate

without legal statute, operating through a member government

rather than a separate and distinct identity., Legal status, how

]

ever, could facilitate organizing and operating the council and
make clear the powers of the group to engage in joint activi-
ties or to hire a joint staff or consultants., Also some form of
legal status is necessary for the'receipt of state (Provincial)
or Federal financial assistance.36 Therefore it appears best
tha; the international council receive legal status from state,
provincial, and federal governments,

In order to set up the legal foundation for the council
parallel legislation may be required., If the region were inter-
state instead of international the problem would be simplified.
New York State statutes authorize local governments to enter in-
to regional cquncils. in metropolitan areas that are interstate

37

in area, On the federal level Section 701 of the Housing Act

contains advance Congressional approval for interstate compacts
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for metropoiitan areas that are interstate in nature,

While neither piece of legislation mentions foreign nations
the intent of the 1egislation‘would be carried'out in the forma-
tion of an iﬁternational council of governments for the Niagara
Frontier. Both pieces of legislation recognize that the prob-
lems of metropolitan areas do not respect state boundaries; it
is no 1eés true that the problems do not resbect‘international
‘boundaries, Since the Niagara Frontier has been described as a
mefrdpolitan érea international in extent, it is clear that the
intent of both}pieces of legislation would be carried out in
the formation'bfva Niagara Regional Council,

A piece_of pending ;egislation that does recognize the in-
ternational éignificance of metropolitan proﬁlems is S. 907 al-
lowing preconsent of Congress for states to enter into Interf
state Envirohmental Compacts for planning, datg gathering and
sharing. monitoring. construction of necessaryvfacilities.

cost sharing, and land use regulation,39

This legislation rec-
ognizes that metropolitan area organizations capable of handling
area wide problems cannot exist without interstate arrangements,

The important part of this legislation is Article 4,08 which is:

"4,08 Special Supplementary Agreements-Signatories
may enter into special supplementary agreements
with foreign nations,...for the same purposes and
with the same powers as under Article 4,06 upon



267

condition that such non-signatory party accept the gen-
eral obligations of signatories under this compact:
Provided, that special supplementary agreements shall
become'effﬁgtive only after being consented to by the
Congresgs." '

Article 4,06 provides for: “agreements for joint, co=-
ordinated or mutual environmental management activi-
ties relating to interstate environmental pollution
problems common to the jurisdictions of such signato-
ries and for the establishment of common or joint
regulation, management, services, agencies, or facil-
ities for such purposes or may designate an appropri-
ate agency tg act as their joint agency in regard
thereto...”

Therefore it appears that on the U.S. side enabling legis-
lation for fhe legal basié of the international council of gov-
ernment may indeed be a political reality. It is not the pur-
pose‘here to examine Canadian enabling legisiation although
parallel legiélation would be necessary in order to implement
the international council,

The legal status of the international council may come
‘about from’a somewhat different direction. Throughout this
section a Great Lakes Management Agency has been mentioned fre-
quently, an agency tﬁat might provide an international basis

for the management of land and water resourcés.of the Great
Lakes Basin;

This overall agency, what ever form it might take, may very

well be empowered by treaty or agreement, to charter subarea

councils one of which might be the Niagara Regional Council,
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In fact this authority has already been given to the Interna-
tional Joint Commission through the Agreement between Canada
and.the United States on Great Lakes Water qualityo42 Thus
the international council for the Niagara Frqntier could be
egtablished or at least fécilitated and financed through a
higher level Great Lakes management agency. This is not un-
realistic and in fact may be desirable because of the effect
the lower Great Lakes environment has on the people of the
Niagara Frontier and the effects that the people of the Niag-
ara Frontier have on the environment in the lower Great Lakes.
The next section of this chapter will describe how the Niagara
Régional Council would fit into a Great Lakes management agency.
Niagara Regional Council As Part Cf

A Higher_Level‘Great Lakes Management Agency

During the past year (1971-1972) faculty members from ap-
proximately twenty uni&ersities in the United States and Can-
ada have joined in a seminar to explore ways to.strengthen the
management‘of_the water and land resources in the Great Lakes
basin in order to safeguard these invaluable resources, Pre-
liminary results of the seminar conclude that:

", ..What is needed is a substantially modified in-
ternational arrangement to more effectively meet
existing older problems and, more importantly, to
be prepared reasonably in advance to meet emerg-
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ing prbblems about whicﬁ people and their govern-
ments can take action."%¥3

This "shbstantially modified international arrangement"
was developed'in the form of three alternatives: (1) a strength-
ened International Joint Commission (I.J.C.), (2) a Great Lakes
Council separate from the I.J.C., (3) strengthened management
by developing closer relationships among existing federal, pro-
vincial (state), and regional governments, using the Interna-
tional Joint Commiséion for progress evaluation, management
and coordination of information, and liason with operating and
research agencies., Alternatives (1) and (2) differ at the pol-
iecy making lével but utiiize the same administrative structure
ope;ating through a Great Lakes Management Agency (GLMA).

At fhe third seminar meeting held in Juhe. 1972 the gener-
al consensus appeared to be that a combination of a strength-
ened 1.J.C. operating through a Great Lakes Management Agency,
prlus é Joint regional cooperation schéme might best be suited
to managing'thé Great Lakes. This selection will be developed
on that basis. This paper will not discuss the high-level pol-
icy group whatever it may eventually be, Thiéamalysis only
need be concerned with the interactions of the GLMA and the
Niagara Regional Council although it will be assumed for the

purpose of this study that the high level policy group will
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be the I.J.C. Hereinafter, in this report the combination of
the I.J.C. and the Great Lakes Management Agency will simply
be referred to as a Great Lakes Management Agency (GLMA).
Parallel to the university seminar ten graduate students
at Cornell University established a 'experimental Great Lakes
Management Office' investigating and exploriﬁg many of the
functions and areas that a Great Lakes Management Agenéy would
be concerned with, |
This paper and study forms a part of the research done

pertaining to the experimental office and follows much along
the lines of alternative three above, setting the framework
for a jdint régional cooperation scheme, Chapters 11, I11I, IV,
.and V developed the need for reform and removal of some of the
obstacles (fragmented government partiéularly) that would make
such a joint_regional scheme pracfically impossible.

| Because.of the impact of the Niagara Frontier on the Great
Lakes System and in turn of the Great Lakes System on the fron-
tier it is necessary thaf the programs of the Niagara Regional
Council be.goqrdinated with and within the scope of some higher
level organiiafion. The efforts to preserve the resources of
the Great Lakes Basin will only be partially effective without

the cooperation of the urban area of the Niagara Frontier.



271

Likewise, programs developed within the Niagara Frontier, even

with the aid of the proposed Niagara Regional Council will be

only partially effective unless they are parallel to and coor-

dinated with the Great Lakes System as a whole, particularly

the Lower Great Lakes, It is therefore the purpose of this

section to coordinate the proposal for a Great Lakes Manage-

ment agency with the Niagara Regional Cbuncil presented earlier

in the chapter.

Eric Beechroft states:

",..the regional communities... on account of their
evolving importance...are the most promising lev-
els for achlieving an intimate and fruitful joint
staff effort between U.S, and Canadian counter-
parts. The regional centers are the places where
concrete problems of research, monitoring, and
control arise, If experts with explicit instruc-
tions to collaborate, cannot arrive at common or
joint recommendations through Canada-U.S. teanm
work at that level, with easy and frequent access
to their politically-responsible colleagues and
with no physical barriers to their common research
and consultation, it is unlikely that any politi-
cally-detached secretariat of a joint nature could
do so. In fact, we are not lacking in examples of
impressive reports already made by high-level joint
bodies (for example on air pollution in the Ontario-
Michigan border region) which have gone unimplement-
ed because there was no regional machinery (linked
with regional or state or provincial governments)
to implement Ehem or even give them regional study
and debate,"% '

The 'high~-level joint body' mentioned above is the Interna-

tional Joint Commission, While it is clearly agreed that the

I.J.C. has been needed and has performed well it is also gener-

ally agreed that problems have not been solved both due to the
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lack of powér by the I.J;C. itself and also due to the lack of
a suitable regional mechanism by thch to cafry out programs,
There is clearly the need for a high-level joint group that
could act as a management group for the Lakes as a whole and
also to issue_common‘directives to regional agencies, like the
Niagara Regionél Couhcil. to céoperate on information exchange,
joint research and monitoring, and preparing joint recommenda-
tions, This cooperation could be enhanced by providing partial
funding of the Niagara Regional Council through a Great Lakes
management agency.

The Niagara Regional Council eould actually become one of
several small'Great Lakes Offices, partially funded, and parti-
| ally contro}led by a Great lLakes management agency. This typé
‘of arrangement would provide a two-way cooperation scheme. The
GLMA will now have some regional mechanism tied into state and
provincial'lévels'to‘implement programs or at least to give:
them regional study gnd debate. .Likéwise the communities and
citizens in the Niagara Region would have a.gfeater voice in
what is being done in parts of the Great Lakes which affect
their lives but which they now have no control over, This
arrangement would have the effect of blending in a Great Lakes

view with the Niagara Frontier,
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The Niagara Regional Council could very well become the of-
ficial spokesman for the needs and problems of approximately 3
million people. It could make the GLMA recognize and become re-
sponsive to these needs. Likewise the GLMA would now have a
regional pfficé that could carefully assess and report on the im-
pact of the GLMA's and other federal, provinecial, and state pro-
grams such as the recently signed Great Lakes Water Quality Agree-
ment,

In fact.the_Internatiohal Joint Commission has already been
authorized to establish such offices pursuant to Article VII of
the Great Lakes Water Quality Agreement which states:

".,ssssthe Commisgsion shall have the authority to
establish as it may deem appropriate such sub-
ordinate bodies as may be required to undertake
specific tasks as well as a regional office,
which may be located in the basin of the Great

- Lakes System, to assist it in the diﬁgharge of
its functionsg under this Agreement."

One could go on at greater length describing the benefits
and necessit& of the schene preéented above, but the fact is
clear that draﬁing in more local government, in the regional
form, is a necessity. Eventually the GLMA will discover that
there is a 1limit to the success of their programs and coopera-
tion achievable if public participation is not drawn into the op-
eration. The Niagara Regional Council would be one way to facil-

itate the necessary public input to enlist knowledgeable public
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opinion and to convince local people that the management of the
land and water resources of the Greét Lakes System is indeed a
part of tﬁeir cﬁmmunity building program. This scheme would
better enable local people to understand what senior levels of
government are doing. Without this public involvement munici-
palities and industries may resist programs of the GLMA, This
scheme, of joining an international regional council of general
purpose governménts to a Great Lakes management agency will fa-
cilitate reiating the importance of community planning and in-
térgovernmehtal‘cooperation to the Lakes, Figure 20 diagrams
the scheme presented above.

‘Based onlthe above discussion it is concluded that the Niag-
ara Regional Council should bgéome a Great Lakés management agen-
¢y experimental frontier office. This office, among other funcf
tions, could act as a field laboratory for special problem areas
in the Great Lakes Basin., It could become an Affice where pos-
sible programs of the GLMA on such matters as.public and commun-
ity participation, information exchange and services, monitoring
of progress pn pollution control programs, etc., could at least
be‘given exﬁetimental practice plus regional discussion énd de-
bate.

If the GLMA were ever to get into programs that would try
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to control and manage the emerging Great Lakes1Megalopolis. a
necessity for controlling envitonmental pollution in the Great
Lakes Basin just as much as the control of urban growth is nec-
essary for avoiding environmental confliets in the Niagara Fron-
tier, then thevNiagarafRegional Council could initially provide
the experimental reéional mechanism that must exist at the lo-
cal level in order for any type of growth contrdl programs to
be effective,

It is further concluded that the Niagara.Regional Council,
by necessity;,must be initiated on a cooperéfive basis. The
success of the experimental programs and the amount of opposi-
tion :aiéed would provide good indicators as to the future suc-
cess of trying to implement strbnger internafional-regional pro-
grams and‘the success of truly managing the land, air, and wa-
ter resources of the Great Lakes Basin‘through a Great Lakes
management agency.

Implication For Other Frontier Areas

This study started with a description of the three frontier
areas on the.Gpeat Lakes and perhaps then it is fitting to con-
clude this chapter with them. Earlier it was noted that the
frontiers have much in common, share common pool resources, have

similar interests, and all play the prominent role of the only
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connecting links between the United States and Canada aliong the

entire length of; the Great Lakes., The other two frontiers, par-
ticularly Dettoit»Windsor. are also geographical areas}where in-
ternational'problems become real and visiblevto ecitizens on both
sides, Although no analysis of the other frontier regions will

be made here other than that already presented in the Introduc-

tion a few remarks are in order.

The Detrﬁit-Windsor and Niagara Frontiers ére similar as to
urban concentrétions and international problems and interests)
the Saﬁite Ste Marie Frontier less populated and less promineht
in the international scene, The Detroit-Windsor and Niagara
Frontiers are indeed very much alike, although it Qould appear
that environmental problems in fhe former are more severée. In
fact, it was noted in Chapter II that the Detroit River isvthe
most severely»polluted water body in the Great Lakes System and
that it is a major factor in the advancéd aging of Lake Erie.
Air pollution in the frontier, like the Niagafa. is among the
most severe in each nation. Land development conflicts and
land pollution certainly exist in an international metropolitan
area that currently contains in excess of ? million persons and
expected to double within the next 50 years. Common interna-

tional interests and problems are probably much the same in the
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Detroit-Windsbr Frontier as in the Niagara'with the exception of
perhaps less emphasis on tourism in the former,

Based on the results of this study on thelwiagara Frontier
it is concluded that the same type aﬁalysis shéuld be done for
the other two frontiers particularly the Detroit-Windsor. While
né éonments cén be made now as‘to the results of these studies
it is safe to.note that no mechanism for internatiohal coopera-
tion as presented in this chapter currently exists'at any of the
frontiers.‘ Therefore the conclusions reached in this chapter ,
could well be transferred to the other frontiers as the frame-‘
work for the modern environmental management of these interna-
tional metropolitan aféas.

If international concern can be generated for the Great
Lakes in general then international concern should be even more
acute in the frontier areas where environmental problems become
real, where one gide can actually see and feel fhe effects.or
the othér'side. where what one side does can both behefit and
harm the other side, where achieving an intimate and fruitful

Joint international management effort offers the most promise,
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SUKMARY ~CONCLUSTONS~RECONMENDAT IONS
Summary
It is.evident that the majority of citizeﬁs in the United
- States and Canada will incréasingly live urban lives, The
quality of life in an urban.environment depends partially on
the quality pf the physical environment, If man is to live in
a high quality urban environmgnt he must adequately plan and
|
manage for the future, Rethi;king of old traditions is required;
réorganization of old institutions is essential;

‘The Niagara Frontier urbén area was selected as a case
study,  This éréa was selected for a:number of reasons; First,
it contﬁins adequate population to be considered urban in char-
acter; Secbnd, it is an area containing pollution of all the pri-
mary resources; Third, it is.a unique area that is interrelated
to the Great Lakes System andycontains international implications;
Fourth,Jits;unique ecological nature makes thg area particularly
important to citizens in the United States and Canada.

This study has looked at environmental problems and govern-
ment in én international urban environment, It has suggested
devices to modernize government that would facilitate improved
planning and management to provide a better urban enviromment

for voth present citizens and future generations. The main
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theme used thr&ughqut has been the removal of multijurisdic-
tional obstacles to modernize environmental mahagement.

This stﬁdy has found that the Niagara Frontier, already
inflieted with environmental pellution in all forms, can only
expect furthér conflicts between man and his environment as
a result of urban population‘growth. That thé current insgti-
tutional systeﬁ is incapable of producing an efficient and ef-
fective envirﬁnmental management program.

The Niagara Frontier was found to be ah international
metropolitan éfea; wﬁere policies on one side have signifi-
cant effects on the other, It was noted that many benefits
‘bould result from international cooperation if certain ob-
stacles éoﬁld be removed, This study has proposed arrange-
ments that could eliminate these obstacles,

The history of the Niagara River is but ohé example of

the environﬁental deterioration in the Niagara Frontier. A
7 deterioratioﬁ cagsed. inpart.-by a lack of regiqnal action
on regibna1 issues. Manfin4the frontier regioﬁs must avail
himseif of the opportunities to reduce expense and increase
gsocial, economic, property and aesthetic values by planning
and managing in anticipation of future developments, Wher-

ever planning and management can be improved the international
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. boundary should be eliminated., This paper has set the frame-

work for doing this in the Niagara Frontier.

Conclusions
Basedlén this study the following conclusions have been
reached by this author,

oMahy of the obstacles to smhancing the environment
in the Niagara Frontiser are governmental rather than
technical and are the regult of fragmented government
particularly in Erie and Niagara Counties, N.Y. The pro-
liferation of small units of local government, unable to
finance their own services or solve their own problems, as
well as regional problems, has resulted in older problems
remaihing unsolved and presents a bleak outlook for the
solutioﬁvof future problems,

-There can be no solutions to regionél problems uhtil
improved means of providing fer urban needs and services
are fouhd. Regional planning, as wundertaken by the Erie-
Niagara Counties Regional Planning Board will have only
limited effect unless linked to a process to insure ef-
fective ‘Vimplémentatiom This link to implementation
means that regional problems, such as en&ironmental pol-

lution must met with regional solutlions, TFor Erie and
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'Niagﬁia Counties this will require that comprehensive
regional planning, major water and sewage works, broad
land use controls, regional transporation, solid waste
.diSposal. recreation, conservation, air quality contreol,
and capital borrowing be the resﬁonsibility of regional
governmernt,

-Local government has an important place in the
American federal system. Local municipalities can per-
formlsome functions better at the local level, Localized
planning within accepted area-wide guidelines, local
digtribution of water and sewer lines, apeéific zoning,
local streets and sidewalks, and solid waste collection
should be 1eft under lecal control.

-Emphasis should be placed on the-sharing of power
and responsibility over functionsg rather than on the
assignment of entire functions to either level,

-In order to provide for the implementation of the
regional functions local government in Erie and Niagara
Counties should be reorganized to provide for a more
comprehensive type government. This reorganization could
take the form of a general purpose intercounty regiocnal

government, strengthened urban comprehensive counties, or
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a metropclitan multi-purpose district,

=This study has concluded that a general purpese inter-~
couhty regional government would be most effeetive for
managing the urban environment in Erie and Niagara Counties.
Environmental, social, and economic interactions are strong
between the two counties, to leave them separated would
not permit regional golutions to regional problems. A
geneyal purpose government la required ﬁecause anviron-
mental managemant cannot bé done on a speclal purpoge
*ad-hoc' basis but must be part of overali éommunlty
developmént, A‘two-level system, an area-wide level plus
a community level isarequired to provide the dual ob-
jectives of efficiency and responsiveness.,

-The Niagara and other frontiers are international
metropelitan areas where public policy decisions have
intérnatioﬁal significance. There are mutual benefits
to be reaped from international-intraregional cooperation
between governments on both sides of the Niagara River if
certain obstacles, such as fragmented government, are
removed.‘ To reap the benefits of international coopera-
tion regional (local) governments on both sides of the

Niagara River should cooperate in the full exchange of
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information, in undertaking joint research projects or
joint monitoring activities, in preparing joint recom-
mendations to be submitted through parallel channels to
ﬁhe respective state, provincial, and federal agencies
on matters of mutual concern,

-Planning by regional agencies on both sides of the
Niaga:a River should be accomplished with consideration of
the urban areasy§n both sides of the river and with a con-
cefn fdr-a larger Great Lakes region.

-An international council of goverments consisting of
regional (local) goverments on both sides of the Niagara
River should be instituted to facilitate international
cooperation, This council, based on voluntary nember-
ship'ﬁquld respect the political and administrative in-
tegrity of both nations but at the séme time will provide
a forum for key officials to discuss, debate, and research
international-intraregional interests an@ problems,

-This international council should cooperate with and
poésibly become part of a higher level Greét Lakes manage-
ment agency, This will permit a Great Lakes view to be
recognized in the frontier. It will help insure that the

Great Lakes System can be managed as an environmental unit.
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;The problem of managing the urban environment can-
not be approached in the abstract or on a piecemeal basis;
a real meésure of the dimension of urban environmental
broblems is needed., The urban area must be considered
as a wﬁole. including internationally, rather than deal-

ing with pieces.

Recommendations
Based on the conclusions I have reached as a result of

this study the following recommendations are made,

1. Initiation of a local government review for Erie and
Nigggga Counties.

It is recommended that a local government re-

viéw be made in Erie and Niagara Counties N,Y,,

which wou;d include an assessment of municipal] ser-
. vices and functions in the region, present trends

ggd:pressureg on local government, and an assess-

ment of alternative forms of reorganization, .

Many of the obstacles to environmental enhancement listed
in this study dealt with multi-jurisdictional problems, mak-
ing regional solutions to regional problems an impossibility.

This leads to the conclusion that a large part of the problem
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is governmental rather than technical., As a first step to-
ward govérnmental reform a detailed review of the current situ-
ation is necéssary.

This review will probably have to be promoted and funded
at the staté level because it is rare for local government to
demand reforma.although in this paper it has been noted that
many citizens are dissatisfied with local governments action on
regional issﬁes.

Local government and citizens in the two counties should
participate in the review and weigh the advantages and disad-
vantages ofbre§rganization that‘will permit‘regional solutions
to iegional problems including regionalization of the functions
mentioned in the conclusions. In the United States, unlike
Ontario, local refbrm cannot be accomplished without voter ap-
proval. Thereforé° the support of the citizens is essential to
the'succeSS'of any teorganization plan,

2. Formation of an International Council of Governments.

Regional (local) governments and agencies on both
sideg of the Niagara River should_inveggiggte the

possibility of joining in a cooperative international

council to give regional issues study, debate, and
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possibly action and to facilitate the international

functions mentioned in the cpnclusions.

The environment of the Niagara Frontier'represents a
classic example of a common pool resource offering mutual
penefits to both sides if negative spillovers engendered by.the
nature of the complex open environment, which do not recognize
the international boundary, can be avoided,. Environmental pro-
blems do not respect international boundaries just as they do
not respect town, city, county, or state boundaries., Arrange-
ments that pfovide for inter-community, inter-county, and inter-
state cooperation recognize this fact., There is no reason why
this fact should not bé recognized for an international metro-
politan area as well,

An association of govermments on both sides of the Niagara
‘River would provide an area-wide mechanism for key officials to
study, discuss, and determine how best to deal with common pro-
blems, It should be a continuing agency to furnish research,
plams, advice, recommendations, and coordination.

'This council could also insure that regional studies ac-
complished Sy agencies like the RMN and the ENCRPB include per-
tinent information from both sides of the river. This would en-

sure that planning will be more effective,
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3. Cooperation with the International Joint Commission.

It is recommended that governments in the Niagara

Region cooperate as much as possible in aiding the
1.J.C. or other future Great lakes management agency

in carrying out its terms of reference contained in

out the terms of the Agreement on Great Lakes Water

Quality, and in carrying out whatever future manage-

This rgcommendation implies close eordinétion between the
Regional Municipality of Niagara, the ENCRPEB, and the I.J.C.

The efforts to preserve the resources of the Great Lakes
Basin will be only partially effective without the cooperation
of agencies in the Niagara Frontier urban area., Likewise, pro-
grams developed within the Niagara Frontier wi;l be only parti-
ally gffective unless they are parallel and coordinated with
the_othef activities in the Lower Great lLakes System.

In this paper it was noted that impressive reports made
by the I;J.C. have gone unimplemented because there was no
regional machinery linked with regional, state, or provincial

governments, to implement recommendations or to give them
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regional study and debate. The international council of govern-
ments recommended in (2) working in cooperation with the I.J.C.

or other Great Lakes management agency would be such a mech-

" anism.

b, StatéJggd Provincial involvement in the Niagara Frontier,

It is recommended that the State of New York

promote and fund iocgl government review studies in
Egie and Niagara Counties similiar to those accomp-
;ishéd by the Ontario Government; that state and
provincial agencies involved in the Niagara Frontier

gromote the international significance of the frontier

by recognition of the importance of the urban area

on the opposite side of the river; that state and

provincial governments investigate the legislation

required to permit the international cooperation

recommended in (2) above.

Basiéally the above recommendation implies two things: -
(1) that the.state must become more invoived in metropolitan
government at least by providing the incentives necessary to
initiate requm studies;.(z) that state and provincial agenci-
es, whether they are invelved in information collection, re-

search, planning, or development must recognize that the
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Niagara Frontier is a international nmetropolitan area, These
| agéncies inclﬁde the O0ffice of Planning Serviceé, the Urban
Development Corporation, and the Department of Environmental
Conservation, among others, from the State of New York and the
Department of Municipal Affairs, and the Department of Trea-
sury and Economics, among others, from the Province of Ontario,
Atlpresent these agencies view only their respective part

of the Niagara urban area, Because of the strong environment-
al, social, economic,. and cultural interactidns across the
Niagara River it is recommended that the agendies recognize
the total international significance of their policies.

vThe stgtes and prbvince have the responsibility for the
welfare of their citizens. This welfare would be enhanced by
an internationél council in the Niagara Frontier. Therefore,
it is encumbent upon both governments to inveétigate the leg;s=

lation necessary to implement the council,

5. International Joint Commission involvement in the

Niagara Frontier.

It is recommended that the International Joint

' Commission (or other future Great Lakes management

agency) investigate the possibility of establishing

the Niagara Reglon as an experimental laboratory for
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its activities pursuant to Article VII of the

Agreement on Great Lakes Water Quality; that the

I.J.C. promote and encourage citizen participation

and regional cooperation through the international
council in the Niagara Region as recommended in (2)

above; and that the Niagara international council

"become an experimental operations office for what-

ever future management functions the I.J.C, or GLMA

may become involved in.

This recommendation is similiar to reéommendation (3) and
is founded basically on the same logic., In this paper a Great
Lakes Managemént Agency, which would work under the policy gui-
dance of the I.J.C., ﬁas been briefly discussed. If such an
agency were iﬁstituted the international coﬁncil in the Niagara
Region recommended in (2) could become a regional Great Lakes
Office. This would provide the I.J.C. or the GLMA with a
regional mechanism tied into state or provinecial levels to
imp;ement programs or at least give them regional study and
debate,

It has ;iso been noted that the success of a Great Lakes
management agehcy will rest partially on the support given to

it by citizens, Citizen participation through a Niagara inter-
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national couhcil working closely and being part of the Great
Lakes Management Agency would be one way to achieve such in-
volvement,

6, Recommendations for study on the other frontiers.

It is recommended that the same type of

be done for the other two frontiers, particularly

the Detroit-Windsor, and that the following steps
be taken as a framework for the analysis.

A;‘Define the study area to be covered, This was rela-
tivély simple for the Niagara Frontier but may be more
complex for the other two frontiers., -

B, Invenfory and evaluate the study areas' environmental

o pollution pfoblems. this should include all environ-
mental_problems on both sides of the. connecting channel.

C. Project the growth and urbanization trends in the study
area and relate these to present and future conflicts,
This wégld also include»evaluating the obstacles, in-
cludiné instifutions. to environmental enhancement,

D. Make;récommendations for the elimination of the ob-
stacles evaluated in point C that prevent modern environ-

mnental management,
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Invehtory and evaluate common problems and interests,
such’as a transboundary movement of pellution, that do
not recﬁgnize the international boundary. This should
not‘be limited to only air and water quality but
shoﬁld‘extend to all common interests, such as economic
devélopment, etc.

Pfoyide,for an international cooperative mechanism at
the‘regional level for governments on both sides to work
tsgéther on joint programs under the supervision, guide-~
linés.and coordination of a Great Lakes Management
Agency. It has been recognized that unless cooperation
can be effected between urban areas oh both sides of the
connecting channels fhere is little hope that the pro=-
posed Greaé Lakes Management Agency, or the current
I.J.C., can be effectivevin managing and solving the
prbbiéms'of,the land and water resourées of the Great
Lakes,  These frontier offices could act as experimental
regipnél offices for special problem areas under the

Great Lakes management agency.
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